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ABSTRACT 

 

 

Th is  s tu dy exp la in s  a  bet ter  wa y for  th e US govern m en t  (USG) to 

orga n ize to figh t  ter ror is m .  An y s t ra tegic or  opera t ion a l s u cces s  in  a  lon g 

wa r  on  ter ror is m  depen ds  on  a  ca m pa ign  coord in a ted  with , a n d  

com plem en ta ry to, s ym biot ic effor ts  with in  th e Depa r tm en t  of Defen s e 

(DoD) a n d  a cros s  th e oth er  govern m en t  a gen cies .  On ly th rou gh  globa l 

in tera gen cy u n ity of com m a n d  a n d  u n ity of effor t  will th e USG provide a  

h olis t ic s olu t ion  to defen d  a ga in s t  ter ror is m .  Cu rren t  USG a gen cies  la ck  

th e a b ility to exercis e u n ity of com m a n d  a n d  u n ity of effor t .  Cu ltu ra l 

ba rr iers  p reven t  depa r tm en ts  a n d  a gen cies  from  work in g s yn ergis t ica lly 

a n d  a  la ck  of com m on  p la n n in g pers pect ives  a n d  doctr in e fu r th er  

exa cerba te govern m en t  dys fu n ct ion a lity.  Add it ion a lly, th e p roces s  does  

n ot  p rovide in cen t ives  n or  p repa res  pa r t icipa n ts  to work  with  oth er  

a gen cies  or  depa r tm en ts .  Power , pos it ion , in flu en ce, a n d  s u rviva l 

in s t in cts  a ll d r ive govern m en t  a gen cies  towa rd  in efficien t  a n d  s om etim es  

ir ra t ion a l beh a vior .  Fin a lly, decis ion s  a n d  n egot ia t ion s  m a de a t  th e t im e 

govern m en t  a gen cies  were form ed  in flu en ce th e cu rren t  s ys tem  th a t  

pers is t  toda y.
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1 

 

 In t roduc t ion  

Bac kground 

Pres iden t  Dwigh t  Eis en h ower  ou t lin ed  h is  p ropos a l for  defen s e 

reorga n iza t ion  in  1958 .  Con cern ed  a bou t  u n ity of com m a n d  a t  th e 

h igh es t  levels , h e focu s ed  on  u n ified  com m a n ds , m u lt i-s ervice com ba ta n t  

s t ru ctu res  th a t  d ivide res pon s ib ilit ies  a m on g th ea ters  a rou n d  th e wor ld .  

Ba s ed  on  h is  exper ien ce in  d irect in g com plex m ilita ry opera t ion s , 

Eis en h ower  th ou gh t  it  u n rea lis t ic th a t  th e Un ited  Sta tes  cou ld  in s t itu te a  

perfect  s ys tem  to a ddres s  a ll it s  s ecu r ity requ irem en ts .  However , h e 

in s is ted  on  a  com m a n d  p la n  th a t  rem a in ed  t ru e t o th e doctr in e of u n ity, 

cla r ifyin g th e a u th or ity of com m a n ders  in  ch ief (CINCs ) of u n ified  

com m a n ds  over  in d ividu a l s ervice com pon en t  com m a n ders  a n d  by th e 

Pres iden t  a n d  Secreta ry of Defen s e over  CINCs .
1
   

For  over  two deca des , from  h is  in it ia l a s s ign m en t  in  th e Wa r  

Depa r tm en t  to h is  elect ion  a s  Pres iden t , Eis en h ower  con s is ten t ly 

s u ppor ted  m ea s u res  to force d ifferen t  pa r ts  of th e m ilita ry to work  

togeth er  to s u ppor t  on e s t ra tegy.  ―Sepa ra te grou n d , s ea , a n d  a ir  wa rfa re 

is  gon e forever ,‖ h e recorded  in  h is  1958  p ropos a l.  ―If ever  a ga in  we 

s h ou ld  be in volved  in  wa r , we will figh t  it  . . . with  a ll s ervices , a s  on e 

                                                 
1. Vernon E. Davis, The History of the Joint Chiefs of Staff in World War II: 
Organizational Development, vol. 1, Origin of the Joint and Combined Chiefs of Staff  

(Washington, DC.: Joint Chiefs of Staff, 1972), xi. 
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s in gle con cen tra ted  effor t .‖
2
  J oin tn es s , h e a rgu ed , wa s  th e key to 

a ch ievin g u n ity of effor t .   

Un ity of effor t  beca m e cru cia l followin g th e even ts  of Sep tem ber  11 , 

2001 .  Like World  Wa r  II, th e Un ited  Sta tes ’ wa s  a ga in  th ru s t  in to a  

globa l wa r .  Th is  t im e th e Un ited  Sta tes  en tered  a  globa l wa r  on  

ter ror is m .  Pres iden t  Eis en h ower’s  les s on s  rem a in  s a lien t  a s  u n ity of 

effor t  beca m e ever  m ore im por ta n t .  Milita ry forces  ju m ped  in to a ct ion  

a ga in s t  th is  a dvers a ry n ot  on ly in  Afgh a n is ta n  bu t  a ls o th rou gh ou t  th e 

wor ld .  Th e n ew th rea t  from  th is  u n con ven t ion a l form  of wa rfa re h a s  

a ga in  forced  a  ch a n ge in  th e wa y th e US orga n izes  to figh t  its  wa rs .  As  

World  Wa r  II requ ired  a  join t  m ilita ry effor t , th e GWOT requ ires  a  focu s ed  

in tera gen cy effor t .  

Toda y’s  n a t ion a l s ecu r ity a ppa ra tu s , ch a rged  with  s t ra tegic 

p la n n in g a n d  execu t ion , is  th e res u lt  of th e Na t ion a l Secu r ity Act  of 

1947 .  Notwith s ta n d in g effor ts  in  th e m id -80s  with  th e Goldwa ter -Nich ols  

Act  th a t  p r im a r ily focu s ed  on  th e n a t ion a l m ilita ry es ta b lis h m en t , th e 

cu rren t  n a t ion a l s ecu r ity a ppa ra tu s  is  u n ch a n ged  s in ce its  crea t ion  

followin g World  Wa r  II.  To dea l with  th e 21s tcen tu ry ch a llen ges , th e 

Un ited  Sta tes  requ ires  a  n a t ion a l s ecu r ity a ppa ra tu s  th a t  delivers  a  

collect ive a pproa ch  to u n ity of com m a n d  a n d  u n ity of effor t .  

A fu n da m en ta l m is m a tch  exis ts  between  th e in tern a t ion a l th rea t  

en viron m en t  a n d  th e n a t ion a l s ecu r ity s t ru ctu re, a n d  th e la ck  of 

                                                 
2.  Alice C. Cole, The Department of Defense: Documents on Establishment and 
Organization, 1944–1978 (Washington: U.S. Department of Defense, Historical Office, 

1978), 175. 
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n a t ion a l-level join t  in tera gen cy orga n iza t ion s  u n derm in es  th e a b ility of 

th e Un ited  Sta tes  to develop  a ppropr ia te policies  a n d  im plem en t  

com preh en s ive s t ra tegies .  At  a  t im e wh en  th rea ts  a n d  p rob lem s  a re 

m ergin g to develop  deep , lon g-la s t in g ch a llen ges  to n a t ion a l s ecu r ity, 

Am erica  clin gs  to a n  a rch a ic a n d  s tove-p iped  decis ion  m a k in g p roces s  

th a t  m a kes  n a t ion a l policy d ifficu lt  to develop  a n d  even  m ore d ifficu lt  to 

im plem en t . 

Th e in it ia l s elect ion  of th e Depa r tm en t  of Defen s e (DoD) a s  th e lea d  

federa l a gen cy for  th e GWOT is  th e s ou rce of a n  im ba la n ce in  th e 

a pp lica t ion  of n a t ion a l power .  In  pa r t icu la r , Un ited  Sta tes  Specia l 

Opera t ion s  Com m a n d  (USSOCOM) wa s  a s s ign ed  a s  th e lea d  a gen t  in  th e 

n ew GWOT.
3
  S in ce USSOCOM wa s  a s s ign ed  lea d  a gen t  a m on gs t  a ll 

oth er  USG a gen cies , th is  p la ced  u n iqu e orga n iza t ion a l ch a llen ges  on  

DoD a n d  oth er  USG depa r tm en ts  a s  on e in s t ru m en t  of power  beca m e th e 

lea d  for  th e res t .  Th e ch a llen ges  th is  decis ion  ca u s ed  requ ire th e USG to 

cou n ter  bu rea u cra t ic effects  in  order  to es ta b lis h  deta iled  coord in a t ion  

a n d  s yn ch ron iza t ion  of a ct ivit ies  both  overs ea s  a n d  a t  h om e.   

Am erica n  exper ien ces  in  Afgh a n is ta n  a n d  Ira q h igh ligh t  th e n eed  

for  a  com preh en s ive a n d  in tegra ted  s t ra tegy to a ch ieve lon ger -term  

n a t ion a l goa ls .  Th e USG m u s t  a dop t  a  bet ter  wa y to com bin e a ll th e 

elem en ts  of n a t ion a l power .  An y s t ra tegic or  opera t ion a l s u cces s  in  a  

lon g wa r  on  ter ror is m  depen ds  on  a  ca m pa ign  coord in a ted  with  a n d  

                                                 
3.  George Bush, National Strategy for Combating Terrorism, (Washington, DC: White 

House, 2006), 7. 
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com plem en ta ry to effor ts  a cros s  th e Depa r tm en t  of Defen s e a n d  th e oth er  

govern m en t  depa r tm en ts .  On ly th rou gh  globa l in tera gen cy u n ity of 

com m a n d  will th e effor t  p rovide ―th e pers is ten t  a ccu m u la t ion  of 

s u cces s es —―s om e s een , s om e u n s een ‖.
4
 

Un it y  o f Com m and 

 

Un ity of com m a n d  is  a  cr it ica l p r in cip le for  USG a gen cies  to 

cou n ter  t ra n s n a t ion a l th rea ts .  Un ity of com m a n d  in volves  im pa r t in g 

a u th or ity in  a n  in d ividu a l to d irect  a ll elem en ts  of n a t ion a l power  to 

defea t  Al Qa eda , wh ich  pos s es s es  a n  ela s t icity of com m a n d  a n d  

a da p ta b ility, th a t  h a ve lon g ch a llen ged  th os e wh o s eek  to defin e, a n a lyze, 

or  defea t  th e grou p .  Th e USG m u s t  exp loit  ou r  en em y’s  ela s t icity in s tea d  

of opera t in g in  a  fra gm en ted  wa y like Al Qa eda  a n d  oth er  extrem is t  

grou ps .  Ou r  USG a gen cies  a n d  depa r tm en t  lea ders h ip  m u s t  h a ve a  

s in gu la r  s t ra tegy to a ccom plis h  s pecified  m is s ion s .
5
 

A cr it ica l com pon en t  in  es ta b lis h in g u n ity of com m a n d  is  clea r ly 

defin in g th e ch a in  of com m a n d .  Th e ch a in  of com m a n d  m u s t  be con cis e, 

a void in g u n n eces s a ry, con fu s ed , a n d  cu m bers om e decis ion  la yers .  Un ity 

of com m a n d  s h ou ld  a ls o clea r ly delin ea te th os e d irect ly in  th e ch a in  of 

com m a n d  a n d  th os e with  a dvis ory pos it ion s .  Fin a lly, clea r ly defin in g 

a dvis ory pos it ion s  m it iga tes  lowes t  com m on  den om in a tor  decis ion s  th a t  

                                                 
4.  Bush, National Strategy for Combating Terrorism, 71. 

5. Murdock, Clark A. Beyond Goldwater-Nichols: Defense Reform for a New Strategic 
Era, (Washington, DC: Center for Strategic and International Studies, 2004), 63-67.   
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dom in a te con s en s u s  ba s ed  decis ion -m a k in g a n d  s u s ta in s  d is t in ct  a gen cy 

cu ltu re a n d  in pu ts  in to govern m en t  a gen c ies .
6

 

Alon g with  a  clea r  ch a in  of com m a n d , in d ividu a l a ccou n ta b ility is  a  

s econ d  cr it ica l h a llm a rk  of u n ity of com m a n d .  In d ividu a l a ccou n ta b ility 

in volves  th e clea r  u n ders ta n d in g th a t  th os e ta s ked  to lea d  will be 

a pp la u ded  for  m is s ion  s u cces s  or  b la m ed  for  m is s ion  fa ilu re.
7

 

It  m u s t  be 

a ccom pa n ied  with  th e res ou rces  requ ired  to a ccom plis h  th e m is s ion , 

cla r ity in  des ired  ob ject ives , a n d  freedom  to orga n ize a n d  a pp ly res ou rces  

to ob ject ives .  In s t illin g a ccou n ta b ility requ ires  p la cin g qu a lified  lea ders  

in  th eir  pos it ion s  with  th e fu ll ba ck in g, s u ppor t , a n d  t ru s t  of n a t ion a l 

lea ders h ip .  It  a ls o requ ires  a  s t ru ctu re a n d  cu ltu re wh ere s u bord in a te 

lea ders  a n d  orga n iza t ion s  recogn ize th e a ppoin ted  lea der’s  a u th or ity a n d  

u n ders ta n d  th a t  th e lea der  a ls o h olds  th em  a ccou n ta b le for  a ct ion s .  

Unit y  o f Effort  

 

Clos ely rela ted  to u n ity of com m a n d  is  u n ity of effor t .  Un ity of 

effor t  forges  cr it ica l lin ks  between  ea ch  of th e elem en ts  of n a t ion a l power  

a n d  s erves  a s  th e m ech a n is m  a llowin g in tera gen cy pa r tn ers  to focu s  on  

th e ta s k  vers u s  orga n iza t ion a l in teres ts .  It  a ls o s ea ls  s ea m s  between  

elem en ts  of n a t ion a l power  a n d  p rovides  t ra n s pa ren t  t ra n s it ion  between  

th em .  Un ity of effor t  is  cr it ica l in  a n  era  of d ivers e ch a llen ges  th a t  

requ ire th e ca pa b ilit ies  of a ll b ra n ch es  of govern m en t  to effect ively 

                                                 
6.  William Cohen, The United States Commission on National Security/21st Century, 

(Washington DC,  2001), 14 
7.  Michele Flournoy, Beyond Goldwater-Nichols: Phase II Report, with Clark Murdock, 

(Washington, D.C.: CSIS Press, July 2005), 3.   
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execu te policies  u n derp in n in g US n a t ion a l s ecu r ity.  An  a ccu ra te 

a s s es s m en t  of Al Qa eda  m u s t  begin  with  th e recogn it ion  th a t  it  h a s  

becom e s evera l th in gs  a t  on ce: a n  orga n iza t ion , a  n etwork , a  m ovem en t  

or  ideology, a n d  a  globa l b r a n d .  It  ta kes  a  h olis t ic USG a pproa ch  to 

cou n ter  th is  k in d  of th rea t .  Th e Ha r t -Ru dm a n  com m is s ion  s ta ted , u n ity 

of effor t  m u s t  opera te ―with  on e overr id in g pu rpos e in  m in d : to perm it  

th e U.S. govern m en t  to in tegra te m ore effect ively th e m a n y d ivers e 

s t ra n ds  of policy th a t  u n derp in  U.S. n a t ion a l s ecu r ity in  a  n ew era --n ot  

on ly th e t ra d it ion a l a gen da  of defen s e, d ip lom a cy, a n d  in telligen ce, bu t  

a ls o econ om ics , cou n ter -ter ror is m , com ba t in g orga n ized  cr im e, 

p rotect in g th e en viron m en t , figh t in g pa n dem ic d is ea s e s , a n d  p rom otin g 

h u m a n  r igh ts  wor ldwide.‖ 
8
  Th e goa l is  a  USG wh ere effor ts  a re 

in tegra ted , coord in a ted , a n d  s yn ch ron ized  a cros s  a ll elem en ts  of n a t ion a l 

power  to a ccom plis h  requ ired  m is s ion s .  

In h eren t ly, u n ity of effor t  p rovides  coh es ive d irect ion  over  e lem en ts  

of n a t ion a l power .  Opera t ion a l con trol bols ters  th e ca pa b ilit ies  of a ll 

USG a gen cies  th rou gh  in tegra ted  a ct ion .  Im pa r t in g opera t ion a l con trol 

en ta ils  p rovid in g th e ca pa city to d irect  a ll a s pects  of in tera gen cy 

opera t ion s  n eces s a ry to a ccom plis h  m is s ion s .  Key elem en ts  of 

opera t ion a l con trol in clu de orga n izin g a n d  em ployin g ca pa b ilit ies , 

develop in g ob ject ives  s u ppor t in g m is s ion  a ccom plis h m en t , a n d  a s s ign in g 

ta s ks  to s u bord in a te orga n iza t ion s .  Exercis in g opera t ion a l con trol 

                                                 
8.  Cohen, United States Commission on National Security, 47 
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a s s u res  th a t  a ll USG a gen cies  a ct  with in  th eir  ca pa b ility a n d  focu s  of 

em ployin g core com peten cies  a s  a  pa r t  of a  wh ole of govern m en t  

s t ra tegy.
9

 

Opera t ion a l con trol is  lim ited , per ta in s  on ly to ta s ks  d irect ly 

rela ted  to th e m is s ion , a n d  does  n ot  in clu de a rea s  u n der  th e d irect  

pu rview
10

 

of va r iou s  a gen cies  or  depa r tm en ts .
11

   

However , a n y effor t  to 

res t r ict  opera t ion a l con trol s h ou ld  be lim ited  a n d  on ly for  s pecific 

rea s on s . 

Th is  pa per  will fir s t  exa m in e th e s ea m s  between  bu rea u cra t ic 

orga n iza t ion s  u s in g Gra h a m  Allis on ’s  m odels  from  h is  book  Es s en ce of 

Decis ion .  His  m odels  exp la in  forces  a t  work  in  orga n iza t ion s  wh ile 

illu m in a t in g wh y govern m en t  a gen cies  a re u n a b le to a pp ly a ll th e 

elem en ts  of n a t ion a l power --orga n iza t ion a l s t ru ctu re a n d  bu rea u cra t ic 

s ea m s  in h ib it  h olis t ic s t ra tegy.  Allis on ’s  work  is  des cr ip t ive vers u s  

pres cr ip t ive.  His  m odels  in d ica te wh y bu rea u cra cies , s u ch  USG 

a gen cies , opera te a s  th ey do.   

Th is  pa per  m a kes  th e ca s e for  a  h olis t ic a pproa ch  to USG 

s tru ctu re a n d  cu ltu re to cou n ter  t ra n s n a t ion a l th rea ts .  Bu ild in g on  th e 

work  of Goldwa ter -Nich ols , in tegra t ion  is  a ch ieved  by pu t t in g 

orga n iza t ion a l s t ru ctu res  in  p la ce th a t  requ ire th e va r iou s  in s t itu t ion a l 

depa r tm en ts  to com e togeth er  for  join t  p la n n in g a n d  p rogra m  execu t ion .  

Th ree op t ion s  a re con s idered  to m a n da te m a jor  s t ru ctu ra l a n d  cu ltu ra l 

                                                 
9.  Donald Hurley and Scott Moore, Interagency Operations Centers: An Opportunity We 
Can't Ignore, (Parameters, Winter 1998), 99-112.   

10.  Examples of areas not subsumed under operational control include administration, 
manning, training, and internal organization.   

11.  DoD Dictionary http://www.dtic.mil/doctrine/dod_dictionary 
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ch a n ges  to s t rea m lin e th e decis ion -m a k in g h iera rch y a n d  es ta b lis h  n ew 

m eth ods  a n d  orga n iza t ion s  th a t  develop  policy op t ion s , im plem en t  

s t ra tegies , a n d  in tegra te Govern m en t  a ct ion s .  Fin a lly, e a ch  op t ion  is  

eva lu a ted  th rou gh  th e len s es  of u n ity of effor t , u n ity of com m a n d , a n d  

cu ltu ra l ba rr iers .  
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Chapt e r 1  

The  Cas e  for Whole  o f Gove rnm e nt  So lut ions  

 

Toda y’s  com ba t  en viron m en ts , often  with  a  s ign ifica n t  n a t ion -

bu ild in g com pon en t , a re rep lete with  orga n iza t ion s  bes ides  th e m ilita r y.  

Un for tu n a tely, ou r  govern m en ta l s t ru ctu re h a s  n ot  ch a n ged  with  toda y’s  

th rea ts  to ou r  n a t ion .  On e a gen cy, s u ch  a s  DoD, s h ou ld  n ot  be 

res pon s ib le for  in tegra t in g th e effor ts  of a ll th e oth ers  a s  depa r tm en ta l 

s t ra tegies  d iffer .  For  exa m ple, in  ea r ly 20 03 , d is s a t is fa ct ion  s u rfa ced  

with in  th e Bu s h  a dm in is t ra t ion  over  th e m a n a gem en t  of th e Ira q 

recon s tru ct ion  effor t .  At  th a t  t im e, th e Pres iden t  s h ifted  th e lea d  a gen cy 

res pon s ib ility for  recon s tru ct ion  in  Ira q from  DoS a n d  USAID to DoD, 

des p ite p rotes ts  fr om  DoS.  Th e con flict  wa s  a  s t ru ggle for  releva n ce 

a m on gs t  two depa r tm en ts :  es ta b lis h in g s ecu r ity on  th e pa r t  of DoD, a n d  

recon s tru ct ion  on  th e pa r t  of DoS .  Th e s olu t ion  wa s  to m a ke DoD th e 

lea d  in  both  s ecu r ity a n d  recon s tru ct ion , in  h opes  th a t  DoD’s  cu ltu re of 

redu cin g u n cer ta in ty a n d  res pon d in g ra p id ly wou ld  m a ke u p  for  its  la ck  

of in s t itu t ion a l u n ders ta n d in g of recon s tru ct ion —s om eth in g th a t  worked  

to th e detr im en t  of U.S. in volvem en t  in  Ira q in  2004  a n d  2005 .  

At  th e n a t ion a l level, in tegra t ion  of s t ra tegy is  s u ppos ed  to occu r  

from  with in  th e Na t ion a l Secu r ity Cou n cil (NSC).  Th e NSC a dvis es  th e 

Pres iden t , decis ion s  a re m a de, a n d  th e in s t ru m en ts  of power  a re 

in tegra ted  towa rd  on e s t ra tegy to forwa rd  ou r  n a t ion a l in teres ts .  In  fa ct , 



10 

th e Na t ion a l Secu r it y Stra tegy (NSS) s a ys , ―th e a im  of s t ra tegy is  h elp  

m a ke th e wor ld  n ot  ju s t  s a fer , bu t  bet ter .‖
12

  Th e cu rren t  m eth odology of 

iden t ifyin g b roa d  s t ra tegic goa ls  a n d  relega t in g s pecific policy 

p res cr ip t ion s  to m ore n a rrowly focu s ed  docu m en ts  a llows  th e 

developm en t  of coh eren t  im plem en ta t ion  effor ts  ba s ed  on  ea ch  

depa r tm en t’s  core m is s ion  bu t  does  n ot  lin k  a gen cy s t ra tegies .   

Th e lin ka ge of s t ra tegies  is  cr it ica l a n d  com plica ted .  ―Th e 

s t ren gth s  of s om e s t ra tegies  a re u s efu l in  s u gges t in g wa ys  to en h a n ce 

th e va lu e of oth er  s t ra tegies , fill in  ga ps , s peed  im plem en ta t ion , gu ide 

res ou rce a lloca t ion s , a n d  p rovide overs igh t  oppor tu n it ies .‖
13

  A DoD 

s olu t ion  m a y be in depen den t ly effect ive, bu t  s h ou ld  be n es ted  with  a  

la rger  u n ified  s t ra tegy b r in gin g togeth er  a ll USG d epa r tm en ts .   

Allis on’s  Organ izat ional Be havior Mode l  

Ha rva rd  Profes s or  Gra h a m  Allis on ’s  orga n iza t ion a l beh a vior  m odels  

exp la in  forces  a t  work  in  bu rea u cra cies  a n d  s h ed  ligh t  on  wh y 

govern m en t  a gen cies  a re u n a b le to a pp ly a ll th e elem en ts  of n a t ion a l 

power .  In  h is  work , ―Es s en ce of Decis ion ,‖ Allis on  s tu d ied  th e even ts  of 

th e October  1962  Cu ba n  m is s ile cr is is  to develop  th ree d ifferen t  

con cep tu a l m odels --Ra t ion a l Policy Model (Model 1 ), Orga n iza t ion a l 

                                                 
12.  George W. Bush, National Security Strategy (Washington, D.C: The White House, 

2002), 1. 
13.  Randall A. Yim, Combating Terrorism: Evaluation of Selected Characteristics in 
National Strategies Related to Terrorism, (National Commission on Terrorist Attacks, 

2004), 1. 
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Proces s  Model (Model II), a n d  Bu rea u cra t ic Polit ics  Model (Model III).
14

 

His  

m odels  in d ica te wh y bu rea u cra cies , s u ch  a s  th os e a t  NSC, DoS, a n d  

DoD, opera te a s  th ey do bu t  th e m odels  do n ot  p rovide a  s olu t ion  for  

bu rea u cra t ic p rob lem s .
15

  

Of th e th ree m odels  Allis on  ou t lin es , th e two m os t  u s efu l a re th e 

Orga n iza t ion a l Proces s  a n d  Bu rea u cra t ic Polit ics  Models .  Th e 

Orga n iza t ion a l Proces s  m odel s u gges ts  th a t  orga n iza t ion s  p la ce h igh  

va lu e on  rou t in e a n d  p rocedu re to m it iga te pa ra lys is  a n d  m in im ize 

u n cer ta in ty.  Th is  m odel views  orga n iza t ion a l ou tpu t  p r im a r ily ba s ed  on  

a dh eren ce to Sta n da rd  Opera t in g Procedu res  (SOPs ) bu ilt  from  

exper ien ce.  Add it ion a lly, th e m odel con s iders  lon gevity, pos it ion a l 

power , a n d  tu r f a s  key com pon en ts  for  s u cces s  in  th e orga n iza t ion .  

Given  a  fa m ilia r  s et  of circu m s ta n ces , th e Orga n iza t ion a l Proces s  m odel 

s u gges ts  s ta n da rd  res pon s es  p rodu ce op t im a l res u lts .  However , wh en  

fa ced  with  u n fa m ilia r  s itu a t ion s , s u b -op t im a l or  ir ra t ion a l res u lts  occu r  

a s  orga n iza t ion s  a t tem pt  to a pp ly in a ppropr ia te SOPs  ra th er  th a n  

con s ider in g bet ter  a ltern a t ives .  Th e Orga n iza t ion a l Proces s  m odel 

exp la in s  th e ben efit  a n d  cos t  of SOPs .  Th e ben efit  is  th a t  d is cip lin ed  

p rocedu res  p rodu ce kn own  res u lts .  Th e cos t  is  reject ion  of in n ova t ive 

s olu t ion s  wh en  t ryin g to a pp ly SOPs  to in a ppropr ia te s itu a t ion s .  

Un like th e Orga n iza t ion a l Proces s  Model, th e Bu rea u cra t ic Polit ics  

Model exp la in s  s u b -op t im a l a n d  s om etim es  ir ra t ion a l perform a n ce 

                                                 
14.  Graham Allison and Philip Zelikow, Essence of Decision:  Explaining the Cuban 
Missile Crisis, (Longman Press, 1999), 4-5 

15.  Kathleen M. Conley, Campaigning for Change, (Airpower Journal, Fall 1998), 54-70.     
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d ifferen t ly.  Th e m odel rega rds  orga n iza t ion a l ou tpu t  la rgely ba s ed  on  

bu rea u cra t ic ba rga in in g between  a ctors  with  va r iou s  in teres ts , 

percep t ion s , levels  of power , a n d  pos it ion .  Th e u n der lyin g a s s u m ption  is  

―th a t  m a n y a ctors  in flu en ce decis ion s  th rou gh  a  dyn a m ic ba rga in in g 

p roces s  s h a ped  by m yria d  fa ctors .‖
16

 

In  th is  en viron m en t  a cces s  a n d  t ru s t  

s erve a s  th e ba s e for  power .  Su b -op t im a l ou tpu t  occu rs  wh en  a ctors  

with  th e m os t  in flu en ce s kew th e bu rea u cra t ic p roces s , in  th is  ca s e n on -

DoD a gen cies .  Th es e in flu en t ia l a ctors  m a y or  m a y n ot  be th e lea der  of 

th e orga n iza t ion .  Th erefore, ch oices  res u lt  from  give a n d  ta ke a t  cru cia l 

decis ion  poin ts  a n d  n ot  a s  th e res u lt  of ca refu l s tu dy or  a  s en ior  lea der’s  

preferen ce.
17

 

Th e Bu rea u cra t ic Polit ics  Model exp la in s  h ow a  govern m en t  

orga n iza t ion ’s  or igin  a n d  developm en t  in flu en ces  its  effect iven es s .  Su b -

op t im a l perform a n ce is  a  fa ctor  lea d in g u p  to th e in it ia l des ign  a n d  

evolu t ion  of th e orga n iza t ion .  Du r in g th e in it ia l des ign  of key n a t ion a l 

s ecu r ity a gen cies  (i.e., J CS, CIA, etc.), polit ica l con flict  a n d  com prom is e 

a m on g key s ta keh olders  dom in a te th e p roces s .  Add it ion a lly, th e force 

d r ivin g th e n ew orga n iza t ion  is  n ot  a  p res s in g in tern a t ion a l con cern  or  

con gres s ion a l m a n da te bu t  ra th er  a  pu s h  from  th e execu t ive b ra n ch .  

Con gres s  p la ys  a  role, a lbeit  s econ da ry.
18

 

Con gres s ion a l overs igh t  is  

s t ron g in  th eory bu t  in  rea lity is  s pora d ic a n d  in effect ive du e in  la rge pa r t  

                                                 
16.  Vicki J. Rast, Interagency Fratricide: Policy Failures in the Persian Gulf and Bosnia, 

(Air University Press, 2004), 85-86.   
17.  Rast, Interagency Fratricide, 85-86   

18.  Rast, Interagency Fratricide, 39   
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to la ck  of electora l in cen t ive a n d  a n  u n willin gn es s  to expen d  polit ica l 

ca p ita l.  Th e res u lt  is  a n  a gen cy th a t  is  form ed  from  bu rea u cra t ic 

ba rga in in g, th a t  reflects  th e in cen t ives , in teres ts  a n d  polit ica l 

com prom is e of th os e in volved  in  th e c rea t ion  p roces s , a n d  th a t  m a y n ot  

s erve th e n a t ion a l in teres t  or  its  in ten ded  pu rpos e.  

On ce cod ified , a gen cy evolu t ion  is  d r iven  by th ree fa ctors .  Firs t , 

s t ru ctu ra l ch oices  a n d  com prom is es  m a de a t  th e t im e of th e a gen cies  

in cep t ion  determ in e its  evolu t ion a ry pa th .  Mos t  often  a  reflect ion  of th e 

cu rren t  polit ica l en viron m en t , s t ru ctu ra l ch oices  cod ified  in  la w im prin t  

orga n iza t ion a l ―b ir th m a rks .‖  Th e r igor  of th e cod ifica t ion  p roces s  a ls o 

provides  a n  en du r in g qu a lity to th e in it ia l b ir th m a rks .
19

 

For  exa m ple, 

with  pa s s a ge of th e Na t ion a l Secu r ity Act  of 1947 , th e im pa ct  of th e 

decis ion  to in clu de th e J oin t  Ch iefs  in  th e decis ion  ch a in  ca u s ed  

degra da t ion  in  civilia n  con trol th a t  la s ted  a lm os t  40  yea rs .  Th e p rob lem  

wa s  n ot  recogn ized  a n d  corrected  u n t il Con gr es s  pa s s ed  th e Goldwa ter -

Nich ols  Defen s e Reorga n iza t ion  Act  of 1986 .  

Wh ile s ta tu tes  cod ify m a jor  a s pects  of a gen cies , s ta tu tes  do n ot  

determ in e a ll a gen cy a t t r ibu tes .
   

Th u s  th e s econ d  fa ctor , bu rea u cra t ic 

in teres ts , s erves  a s  a n  a dd it ion a l evolu t ion a ry p r es s u re poin t .  Th e ebb  

a n d  flow of in teres t  grou ps  a n d  ch a n ges  in  th eir  a lign m en t  over  t im e 

                                                 
19.  Rast, Interagency Fratricide, 42   
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ca u s es  a gen cies  to ch a n ge.  Mu ch  of th is  evolu t ion a ry force is  th e 

res pon s ib ility of th e execu t ive b ra n ch .
20

 

Fin a lly, recen t  even ts  p rovide a  th ird  fa ctor  a ffect in g a gen cy 

evolu t ion .  ―Dom es t ic a n d  in tern a t ion a l polit ica l developm en ts  s erve a s  

extern a l s h ocks  th a t  ca n  en tren ch  a n  a gen cy in  its  cu rren t  

developm en ta l pa th  or…s h ift  it  to a  n ew on e.‖
21

 

For  exa m ple, th e a t ta cks  

of Sep tem ber  11 , 2001  s erved  a s  a  m a jor  im petu s  for  both  th e crea t ion  of 

th e Depa r tm en t  of Hom ela n d  Secu r ity a n d  Director  for  Na t ion a l 

In telligen ce. 

An a lyzin g bu rea u cra t ic s ea m s  th rou gh  th e len s  of Allis on ’s  m odels  

provides  u s efu l in s igh ts .  Th e goa l of develop in g in tera gen cy pa r tn ers h ips  

is  d ifficu lt  to a ch ieve beca u s e of va r iou s  fa ctors  des ign ed  to p rotect  th e 

s ta tu s  qu o.  USG a gen cies  do n ot  a ct  a s  a  u n ita ry force with  th e s in gu la r  

goa l of execu t in g policy op t im a lly.  Ra th er , th ey opera te in  a  p roces s  

b ia s ed  towa rd  a  tu g-of-wa r  between  com pet in g bu r ea u cra t ic in teres ts .  

For  exa m ple, th e ten s ion s  between  th e US a m ba s s a dor  to Afgh a n is ta n  

Ka r l Eiken berry, a n d  th e com m a n der  of NATO forces , Gen era l Sta n ley 

McCh rys ta l, ch a ra cter ize th e fr ict ion a l rela t ion s h ip  between  DoS a n d  

DoD.  Eiken berry a n d  McCh rys ta l h a ve h a d  s ign ifica n t  d is a greem en ts  

over  th e cou rs e of th e Afgh a n is ta n  wa r  a n d  s t ru ggled  to a lign  th eir  

vis ion s  for  h ow to work  with  th e Afgh a n  govern m en t .  Am ba s s a dor  

Eiken berry believes  DoS’s  views  were n ot  get t in g a dequ a te a t ten t ion .  

                                                 
20.  Rast, Interagency Fratricide, 39   

21.  Rast, Interagency Fratricide, 43   
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Eiken berry believed  th e DoD wa s  th e s ole voice in  determ in in g wh a t  wa s  

wron g in  Afgh a n is ta n .  Likewis e, h e believed  th e DoD wou ld  be th e s ole 

voice in  determ in in g wh a t  to do a bou t  it .
22

  E iken berry wa rn ed  th a t  

McCh rys ta l's  requ es t  for  a dd it ion a l t roops  m igh t  be cou n terp rodu c t ive to 

DoS’s  effor ts  in  th e region .  Th e a m ba s s a dor  refu s ed  to relea s e fu n ds  to 

expa n d  a  m ilita ry effor t  to tu rn  villa gers  in to a rm ed  gu a rds .  He oppos ed  

on e Arm y b r iga de's  p la n  to form  a n  a n t i-Ta liba n  a llia n ce with  a  Pa s h tu n  

t r ibe a n d  fu n n el it  developm en t  m on ey.  Add it ion a lly, h e cr it icized  th e 

m ilita ry’s  p ropos a l to bu y gen era tors  a n d  d ies el fu el for  th e en ergy -

s ta rved  city of Ka n da h a r  a n d  s u ppor ted  a  lon ger -term  h ydroelectr ic da m  

project .
23

  Ult im a tely, th e Pres iden t  a pproved  McCh rys ta l’s  requ es t  for  

a dd it ion a l t roops  cou n ter  to Eiken berry’s  wis h es .    

Wh ile s u cces s  requ ires  pa r t icipa n ts  to la y a s ide d ifferen ces , th is  ru n s  

cou n ter  to a n  a gen cy’s  s u rviva l in teres ts .  Work in g towa rd  a  com m on  

good  d is ru p ts  s ta n da rd  opera t in g p rocedu res , requ ires  s u rren der in g  tu r f, 

a n d  a dds  u n cer ta in ty--a ll a  h igh  p r ice to pa y for  a  va gu e retu rn .  

Add it ion a lly, in  a  p roces s  wh ere job  s ecu r ity is  ba s ed  on  a gen cy 

perform a n ce, lit t le in cen t ive exis ts  to coopera te.  Cou n ter in g 

bu rea u cra t ic effects  requ ires  con s idera b le en ergy.  
 

As  s een  with  

Eiken berry a n d  McCh rys ta l, a n y h ope of a ch ievin g s u bs ta n t ive 

im provem en t  in  th e bu rea u cra t ic p roces s , oth er  th a n  ch a n ges  to 

                                                 
22.  Joshua Partlow, Obama’s War, (Washington Post, May 9, 2010)  

23.  Parlow, Obama’s War 
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pers on n el, requ ires  th e fu ll weigh t  of th e Pres iden t , ea r ly bu y-in  from  

bu rea u cra t ic in teres t  grou ps , a n d  a dvoca cy from  key lea ders . 

In  lin e with  Allis on ’s  Models , th e bes t  a pproa ch  to n on -DoD 

p la n n in g is  a n  a pproa ch  th a t  b roa d ly en com pa s s es  th e elem en ts  of 

n a t ion a l power .  Colin  S. Gra y a rgu es  in  th a t  ―a  ca rd in a l vir tu e of 

s t ra tegic th eory, rea s on in g, or  p la n n in g is  th a t  it  b r in gs  togeth er , it  

con n ects , a ct ivit ies  wh ich  oth erwis e ea s ily cou ld  be t rea ted  a s  th ou gh  

th ey were a u ton om ou s  rea lm s .‖
24

  La ck  of com m on  doctr in e a n d  cu ltu ra l 

ba rr iers  p reven t  depa r tm en ts  a n d  a gen cies  from  work in g s yn ergis t ica lly, 

h in der in g u n ity of com m a n d  a n d  u n ity of effor t .   

Firs t , th e t ra n s n a t ion a l th rea ts  fa cin g th e Un ited  Sta tes  a n d  its  

a llies  go beyon d  t ra d it ion a l la w en forcem en t , m ilita ry, a n d  in telligen ce 

fu n ct ion a l bou n da r ies .  Secon d , ra th er  th a n  a t tem ptin g to a t ta ck  

t ra n s n a t ion a l ter ror is m , WMD prolifera t ion , d ru g t ra ffick in g, a n d  a  

m yria d  of oth er  t ra n s n a t ion a l th rea ts  with  d is t in ct  s t ra tegies , 

bu rea u cra cies , a n d  p rogra m s , th e Un ited  Sta tes  n eeds  a  m ore 

s oph is t ica ted  s t ra tegy, n a m ely, th e crea t ion  of orga n iza t ion s  to 

s yn ch ron ize globa l effor ts  to p rotect  ou r  n a t ion .   

Im proved  coord in a t ion  a lon e will n ot  lea d  to a n  effect ive s t ra tegy to 

figh t  t ra n s n a t ion a l ter ror is m .  Coord in a t ion , even  wh en  it  is  s u cces s fu l, 

s t ill m a y res u lt  in  a  fra gm en ted , s u b -op t im ized  s t ra tegy th a t  fa ils  to 

                                                 
24.  Colin S. Gray, Explorations in Strategy, (Westport: Praeger Publishers, 1996), 6. 
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in tegra te th e va r iou s  elem en ts  of n a t ion a l power .
25

 Th e Ha r t -Ru dm a n  

com m is s ion  iden t ified  th is  p rob lem  a n d  ca lled  for  a  redes ign  of 

govern m en t  to a llow ―th e US govern m en t  to in tegra te m ore effect ively th e 

m a n y d ivers e s t ra n ds  of policy th a t  u n derp in  US n a t ion a l s ecu r it y in  a  

n ew era .‖
26

  Da vid  Tu cker  h a s  s im ila r ly n oted  th a t  th e res pon s e to 

ter ror is m  ―requ ires  s om e degree of in tegra t ion  of th e h eterogen eou s  

s k ills , p r in cip les , a n d  s ta n da rd  opera t in g p rocedu res  th a t  m a ke u p  th e 

US govern m en t .‖
27

  Add it ion a lly, th e vice ch a irm a n  of th e J oin t  Ch iefs  of 

Sta ff h a s  s poken  of th e n eed  to in tegra te m ilita ry a ct ivit ies  m ore 

effect ively with  th os e of th e civilia n  depa r tm en ts  a n d  a gen cies  to figh t  ou r  

a dvers a r ies  m ore effect ively.
28

  

Th ere is  a  lim it  to res ou rces  th e US will com m it  to  th e globa l wa r  

on  ter ror is m .  Lon g-term  s t ru ctu ra l US bu dget  deficits  m a ke it  n ea r ly 

cer ta in  th a t  va s t  n ew s ou rces  of fu n d in g will n ot  m a ter ia lize.  Th e overa ll 

cos ts  of th e cu rren t  cou n ter -ter ror is m  ca m pa ign  a re a lrea dy in  exces s  of 

                                                 
25.  Former US Central Command (USCENTCOM) Commander General Anthony Zinni 

has stated that, despite improvements in interagency coordination, “agencies still tend 
to plan in isolation from one another, and then meet on the field on game day working 

off of different playbooks.”  He called for formalized interagency planning based on 

integrated monitoring and assessments, and more attention for conflict prevention 
activities.  See General Anthony Zinni and William J. Garvelink, Civil-Military 
Cooperation in a Time of Turmoil, (Center for Strategic and International Studies, 2004), 

http://www.csis.org/isp/pcr/041207 (accessed February, 2010). 
26.  Hart-Rudman Report, The Phase III Report of the US Commission on National 
Security/21st Century (The “Hart-Rudman Report, 2001), 47 

27.  David Tucker, The Terrorism Threat and US Government Response: Operational and 
Organizational Factors, (USAF Academy, CO: USAF Institute for National Security 

Studies, 2004), 140-141. 

28.  For example, General Peter Pace, then Vice Chairman, Joint Chiefs of Staff,  

Remarks delivered to the “Marine Corps Association/Naval Institute’s Forum 2004,” 

Gen Pace promoted the idea of a “Goldwater-Nichols” style reform to promote more 
effective interagency cooperation. www.dtic.mil/jcs/vice_chairman/MCANavalInstitute 

(accessed February 8, 2010).  
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$1 .08  t r illion  a n d  a r e a lm os t  cer ta in ly n ot  s u s ta in a b le.
29

  Th es e fa cts  

com pel th e US to s eek  im provem en ts  in  th e efficien cy a n d  effect iven es s  of 

its  orga n iza t ion a l s t ru ctu re.   

If th e USG is  to be effect ive in  bu ild in g a n d  im provin g in tera gen cy 

ca pa b ilit ies , it  m u s t  a pp ly its  res ou rces  in  a n  in tegra ted  m a n n er .  To 

a ch ieve in tegra t ion  it  is  n eces s a ry to pu t  orga n iza t ion a l s t ru ctu res  in  

p la ce th a t  requ ire th e in s t itu t ion a l pa r t icipa n ts  to com e togeth er  for  join t  

p la n n in g a n d  p rogra m  execu t ion .  Th e pu rpos e of in tegra t ion  is  to 

a ch ieve bet ter  res u lts  in  th e form  of m ore effect ive com m a n d  s t ru ctu re a s  

th e tota lity of US effor ts  in  a n  in tegra ted  s t ra tegy is  a lm os t  cer ta in  to be 

grea ter  th a n  th e s u m  of th e in d ividu a l a gen cies  work in g s epa ra tely.  

Wh ile th is  is  a  da u n t in g ta s k , m a n y USG a gen cies  work in g 

togeth er  ca n  m eet  th is  ch a llen ge effect ively if th ey pool th eir  effor ts  a n d  

a pproa ch  th e p rob lem  in  a  s yn ergis t ic wa y.  In  m a n y ca s es , n o s in gle 

USG a gen cy or  depa r tm en t  h a s  th e res ou rces , exper t is e, or  in s t itu t ion a l 

m a n da te to dea l with  a ll of th e a s pects  of cou n ter in g a  n a t ion a l th rea t .  

An  in tegra ted  s t ra tegy wou ld  com bin e th e effor ts  of th e va r iou s  USG 

a gen cy p la yers  to a ccom plis h  com m on  s t ra tegic ob ject ives .  An  in tegra ted  

s t ra tegy wou ld  a llow th e US to com bin e its  own  n a t ion a l effor t s  with  

th os e of ou r  foreign  a llies  a n d  in tera gen cy pa r tn ers  to cou n ter  globa l 

th rea ts .  As  a n  exa m ple, in telligen ce coopera t ion  requ ires , a t  a  m in im u m , 

th e join t  effor ts  of th e In telligen ce Com m u n ity, DoD, a n d  DoS.  It  is  

                                                 
29.  Amy Belaso, The Cost of Iraq, Afghanistan, and Other Global War on Terror 
Operations Since 9/11, (Congressional Research Service, 2009), 2. 
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u n likely th a t  a n y s in gle USG a gen cy or  depa r tm en t  h a s  th e res ou rces  or  

exper t is e to dea l with  s u ch  a  com plex s et  of requ irem en ts .  Th e USG a s  

wh ole, work in g in  a  u n ified  a n d  s yn ch ron ized  m a n n er , h owever , a lm os t  

cer ta in ly does .
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Chapt e r 2  

Bure auc rat ic  Effe c t s  

Th e cu rren t  USG s tru ctu re in h ib its  u n ity of com m a n d  a n d  u n ity of 

effor t  in  figh t in g t ra n s n a t ion a l ter ror is m .  Cu ltu ra l ba rr iers  p reven t  

depa r tm en ts  a n d  n on -DoD a gen cies
30

 from  work in g s yn ergis t ica lly a n d  a  

la ck  of com m on  p la n n in g pers pect ives  a n d  doctr in e fu r th er  exa cerba te 

USG a gen cies ’ dys fu n ct ion a lity.  Add it ion a lly, n on -DoD a gen cies  rewa rd  

n eith er  overs ees  s ervice n or  p repa re for  h igh -th rea t  en viron m en ts .  

Orga n iza t ion a l beh a vior  th eory revea ls  m os t  USG a gen cies ’ in efficien t  

perform a n ce s tem s  from  bu rea u cra t ic ba rga in in g a n d  decis ion s  m a de 

wh en  th os e a gen cies  were form ed .  Add it ion a lly, power , pos it ion , 

in flu en ce, a n d  s u rviva l in s t in cts  a ll d r ive govern m en t  a gen cies  towa rd  

in efficien t  a n d  s om etim es  ir ra t ion a l beh a vior .
31

  Th is  s ect ion  focu s es  on  

fra m in g overa rch in g gu idelin es  followed  by recom m en da t ion s  for  a  

revis ed  orga n iza t ion a l s t ru ctu re.  

Fram ing Guide line s  

 

USG a gen cies  m u s t  becom e m ore effect ive in  a pp lyin g th e elem en ts  of 

n a t ion a l power  to a ccom plis h  n a t ion a l s ecu r ity ob ject ives .  Va r iou s  

con t in gen cies  illu s t ra te a  p roces s  la ck in g u n ity of effor t  a n d  pa ra lyzed  by 

cu ltu ra l m is m a tch es  with in  th e USG s tru ctu re.  USG a gen cies  s t r ive to 

m a in ta in  th eir  s ta tu s  a n d  power  in s tea d  of work in g togeth er  to p rom ote 

                                                 
30.  Examples DoS, DoJ 
31.  Allison, Zelikow, Essence of Decision, 258 
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s yn ergis t ic s olu t ion s .  Propos in g reform s  in volves  fu n da m en ta l ch a n ges .  

Legis la t ion  is  n eeded  to p rovide overa rch in g gu idelin es  th a t  d icta te h ow 

govern m en t  a gen cies  s h ou ld  perform .  Im plem en t in g overa rch in g 

gu idelin es  in  a n  orga n iza t ion a l s t ru ctu re en a b les  th em  to ta ke root  a n d  

evolve to m eet  requ irem en ts .   

Ch a r t in g a  n ew cou rs e to cou n ter  th e effects  of bu rea u cra t ic s ea m s  

begin s  by reviewin g h is tory’s  les s on s .  Th e Goldwa ter -Nich ols  Defen s e 

Reorga n iza t ion  Act  of 1986  p rovides  a  u s efu l s ta r t in g poin t  for  d ra ft in g 

overa rch in g gu idelin es  n eces s a ry to cou n ter  bu rea u cra t ic s ea m s .  

Th e Goldwa ter -Nich ols  Act  s erved  a s  wa ters h ed  legis la t ion  th a t  

fu n da m en ta lly a ltered  DoD by in tegra t in g s ervice ca pa b ilit ies  in to a n  

effect ive join t  wa r  figh t in g force.  Goldwa ter -Nich ols  s ou gh t  to m it iga te 

th e ―exces s ive power  a n d  in flu en ce of th e fou r  s ervices ‖ t h a t  p reven ted  

th eir  s u cces s fu l in tegra t ion .
32

 

Prior  to Goldwa ter -Nich ols , u n ity of effor t  

a n d  com m a n d  s u ffered  a s  th e s ervices  m a in ta in ed  con s idera b le 

in depen den ce a t  th e expen s e of th e wa r -figh t in g com ba ta n t  

com m a n ders .
33

 

Ch a in s  of com m a n d  a n d  a u th or ity wer e u n clea r  wh ile 

roles  a n d  res pon s ib ilit ies  rem a in ed  a m bigu ou s  beca u s e th ey were n ever  

clea r ly s pecified  in  th e or igin a l Na t ion a l Secu r ity Act  of 1947 .
34

 Pla n n in g 

with in  DoD pre-Goldwa ter -Nich ols  wa s  a ls o in effect ive.  ―Con t in gen cy 

p la n s  h a d  lim ited  u t ility in  cr is es , often  beca u s e th ey were n ot  ba s ed  on  

                                                 
32.  James R. Locher III, Victory on the Potomac, (Texas A&M Press, 2007), 422.  

33.  Locher, Victory on the Potomac, 25 
34.  Locher, Victory on the Potomac, 35, In this case, the original NSA 1947 did not 

clearly specified the relationship between the newly formed Secretary of Defense and the 

three service secretaries—Army, Navy, and Air Force.   
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va lid  polit ica l a s s u m ption s .‖
35

 

Fin a lly, th ere wa s  lit t le in cen t ive for  officers  

to s erve in  join t  a s s ign m en ts .  Officers  la cked  a dequ a te edu ca t ion , 

exper ien ce, a n d  s k ills  to s erve effect ively in  join t  a s s ign m en ts , a n d  m a n y 

t im es  th eir  s ervice cu ltu res  d rove p r ior it ies .
36

 

Goldwa ter -Nich ols  offered  s even  s olu t ion s  to s olve th es e p rob lem s :
 

 To reorga n ize DoD a n d  s t ren gth en  civilia n  a u th or ity  

 To im prove th e m ilita ry a dvice p rovided  to th e Pres iden t , 

Na t ion a l Secu r ity Cou n cil, a n d  Secreta ry of Defen s e  

 To p la ce clea r  res pon s ib ility com m a n ders  of s pecified  

com ba ta n t  com m a n ds  for  th e a ccom plis h m en t  of m is s ion s  

a s s ign ed  th os e com m a n ds   

 To en s u re th a t  th e a u th or ity of com m a n ders  of u n ified  a n d  

s pecified  com ba ta n t  com m a n d s  is  fu lly com m en s u ra te with  th e 

res pon s ib ility of th os e com m a n ders  for  th e a ccom plis h m en t  of 

m is s ion s  a s s ign ed  th os e com m a n ds   

 To in crea s e a t ten t ion  to s t ra tegy form u la t ion  a n d  con t in gen cy 

p la n n in g  

 To p rovide for  th e m ore efficien t  u s e defen s e res ou rces   

 To im prove join t  officer  m a n a gem en t  policies   

 Gen era lly, to en h a n ce th e effect iven es s  of m ilita ry opera t ion s  

a n d  im prove DoD m a n a gem en t  a n d  a dm in is t ra t ion .
37

 

 

Goldwa ter -Nich ols  ob ject ives  s erve a s  a  u s efu l tem pla te for  

legis la t ive ch a n ges  th a t  correct  wh ole-of-govern m en t  p rob lem s , a n d  n ot  

ju s t  p rob lem s  in  DoD.  Prob lem s  th a t  p la gu ed  th e m ilita ry, s u ch  a s  la ck  

of u n ity of effor t  a n d  in effect ive p la n n in g, a ls o p la gu e th e govern m en t  a s  

a  wh ole.  Th e goa ls  of Goldwa ter -Nich ols  ca n  defin e overa rch in g 

gu idelin es  th a t  en a b le govern m en t  a gen cies  to execu te policy u s in g th e 

fu ll s pectru m  of n a t ion a l power , th a t  clea r ly defin e ch a in s  of com m a n d , 

a n d  th a t  es ta b lis h  a n  en viron m en t  wh ere u n ity of effor t  a n d  com m a n d  

                                                 
35.  Locher, Victory on the Potomac, 303 

36.  Locher, Victory on the Potomac, 60   

37.  Locher, Victory on the Potomac, 422 
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flou r is h .  Ba s ed  on  Goldwa ter -Nich ols , overa rch in g gu idelin es  reform in g 

govern m en t  a gen cies  a re lis ted  below.  

Count e ring Bure auc rat ic  Effe c t s   

 

Cou n ter in g bu rea u cra t ic effects  u s in g th e Goldwa ter  Nich ols  

tem pla te a llows  th e USG to in tegra te polit ica l a n d  m ilita ry ob ject ives .  

Tra n s la t in g th os e ob ject ives  in to a ct ion  requ ires  redefin in g in tera gen cy 

orga n iza t ion a l s t ru ctu re, es ta b lis h in g a ccou n ta b ility, em bedd in g 

flexib ility, a n d  clea r ly defin in g h iera rch ies .
 

 Reorga n ize govern m en t  a gen cies  to im prove th e execu t ion  

ca pa b ility p rovided  for  th e Pres iden t   

 Ch a in s  of com m a n d  - Pla ce clea r  res pon s ib ility on  a  lea der  to 

d irect  a ct ion  u s in g a ll th e ca pa b ilit ies  from  a ll elem en ts  of 

n a t ion a l power  for  th e a ccom plis h m en t  of a s s ign ed  m is s ion s   

 Clea r  Un ity of Effor t  - En s u re th e a u th or ity of lea der  is  fu lly 

com m en s u ra te with  r es pon s ib ility of th os e com m a n ders  for  

th e a ccom plis h m en t  of m is s ion s  a s s ign ed   

 Com m on  p rocedu res  a n d  la n gu a ge – In crea s e a t ten t ion  to 

s t ra tegy form u la t ion , con t in gen cy p la n n in g, a n d  doctr in e 

developm en t  th a t  in clu de a pp lica t ion  of a ll elem en ts  of 

n a t ion a l power  a n d  a pp lies  a cros s  USG  a gen cies  

 En h a n ce th e effect iven es s  of opera t ion s  a n d  im prove 

lea ders h ip , m a n a gem en t  a n d  a dm in is t ra t ion  

 

Th e m os t  cr it ica l of th es e in it ia t ives  is  res t ru ctu r in g USG 

orga n iza t ion s  to in crea s e u n ity of effor t  a n d  u n ity of com m a n d .  

Res tru ctu r in g th e USG provides  th e ca pa b ility to s im u lta n eou s ly develop  

a n d  execu te policy, th e a b ility to d is t in gu is h  between  policy form a t ion  

a n d  its  execu t ion , a n d  th e ca pa city to bet ter  defin e m is s ion  a rea s  a n d  

res pon s ib ilit ies .  
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Res tru ctu r in g USG or ga n iza t ion  decrea s es  a m bigu ity by clea r ly 

a r t icu la t in g roles , m is s ion s , a n d  res pon s ib ilit ies .
38

 

Clea r ly a r t icu la t in g 

roles  a n d  m is s ion s  requ ires  delin ea t in g s ta n da rd ized  geogra ph ic a n d  

fu n ct ion a l orga n iza t ion s .
39

 

It  a ls o m in im izes  du p lica t ion  of effor t  a n d  

con flict in g res pon s ib ilit ies .  Sta n da rd ized  geogra ph ic grou p in gs  m it iga te 

con fu s ion  a n d  u n n eces s a r ily com plex coord in a t ion  requ irem en ts .  

Sta n da rd ized  fu n ct ion a l ca tegor iza t ion s  s t rea m lin e p roces s es  by 

p rovid in g s in gle foca l poin ts  with  fu n ct ion a l exper t is e . 

Im provin g in tera gen cy ca pa b ility to execu te policy a ls o in volves  

USG a gen cies  con du ct in g da ily, lon g ra n ge, a n d  cr is is  opera t ion s  a cros s  

th e s pectru m  of s t ra tegy, opera t ion s , a n d  ta ct ics .  Ca pa b ility to execu te 

policy a llows  th es e a gen cies  to em ploy a  va r iety of decis ion  m odes  

ra n gin g from  tra d it ion a l coord in a t ion  to rea l t im e com m a n d  a n d  con trol 

a n d  a ls o in clu des  th e ca pa city to ta s k  orga n ize a gen cy s u b -elem en ts .  

Next , p rovid in g flexib ility requ ires  es ta b lis h in g defin ed  com m a n d  a n d  

con trol m ech a n is m s  a n d  docu m en ted  opera t in g p rocedu res  th a t  

s t rea m lin e rou t in e a ct ion s  a n d  fa cilita te orga n iza t ion a l t ru s t  a n d  

com peten ce. 

Fin a lly, im provin g n on -DoD ca pa city requ ires  es ta b lis h in g a n  

a ccep ted  h iera rch y of com m a n d  rela t ion s h ips  a m on g va r iou s  USG 

depa r tm en ts .
40

 
 Su ppor t  rela t ion s h ips  m u s t  be defin ed  to en s u re 

                                                 
38.  Joint Publication 1, Joint Warfare of the Armed Forces of the United States, 
(Department of Defense, 2006), VI-3.   
39.  Cohen, United States Commission on National Security, 54   

40.  Joint Publication 1, VI-4   
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s u ppor ted  a n d  s u ppor t in g roles  a re u n ders tood .
41

  Rela t ion s h ips  between  

lea ders  of va r iou s  geogra ph ic or  fu n ct ion a l m is s ion  a rea s  m u s t  a ls o be 

es ta b lis h ed  to cla r ify ch a in s  of com m a n d  a n d  s u ppor t  rela t ion s h ips  

wh ere poten t ia l for  fu n ct ion a l or  geogra ph ic res pon s ib ilit ies  over la p .  

Com m on proc e dure s  and language   

An oth er  ca u s e of bu rea u cra t ic effects  is  d ifferen t  com m on  p rocedu res  

a n d  la n gu a ge.  To cou n ter  th es e effects  requ ires  develop in g a  p la n n in g 

cu ltu re, defin in g a  com m on  s et  of term s , a n d  s ta n da rd izin g p rocedu res  

a n d  p roces s es  rela ted  to policy execu t ion .  

Th e m os t  cr it ica l a s pect  of a llevia t in g cu ltu ra l ba rr iers  is  develop in g a  

p la n n in g cu ltu re.  A p la n n in g cu ltu re en a b les  n on -DoD a gen cies  to 

a n t icipa te n a t ion a l s ecu r ity ch a llen ges , a r t icu la te a s s ocia ted  US 

ob ject ives , develop  a  s t ra tegy to a ch ieve th os e ob ject ives , a n d  delin ea te 

clea r  res pon s ib ilit ies  for  execu t ion  of th e s t ra tegy.  A p la n n in g cu ltu re 

a ids  in  orga n iza t ion a l lea rn in g a n d  con tr ibu tes  to a  s h a red  vis ion .
42

 

 

An  in s t itu t ion a lized  p la n n in g cu ltu re p rovides  a  fra m ework  for  a ctors  

a cros s  USG a gen cies  to s h a re idea s , ga in  a  m u tu a l u n ders ta n d in g of 

ca pa b ilit ies  a n d  lim ita t ion s , a n d  b r idge cu ltu ra l d ivides  a n d  s tereotypes .
43

 

                                                 
41.  Joint Publication 1, VI-3     

42.  Some are skeptic of the requirement to plan argue plans rarely execute as written.  

Others may be disinclined to put down on paper how the U.S. plans to accomplish its 
objectives fearing diplomatic ramifications should plans be leaked and desiring 

maximum flexibility to deal with national security situations.  However, given the 

complexity of past operations, the alternative of continuing current ad hoc processes 

seem pointless as compared to developing a plan from which to IA process participants 

can deviate during execution and a process that helps to unify effort by providing 
standard procedures.   
43.  P. N. Kelleher, Crossing Boundaries: Interagency Cooperation and the Military, (Joint 

Forces Quarterly, 2002), 104-110  
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It  s erves  a s  a  cr it ica l elem en t  for  exercis in g u n ity of com m a n d  a n d  u n ity 

of effor t  by recogn izin g a  s in gle lea der  ta s ked  to a ccom plis h  s pecific 

m is s ion s .
44

 

It  a ls o p rovides  a  p roces s  to in corpora te NGOs .  Add it ion a lly, 

it  p reven ts  policy-orga n iza t ion -res ou rce m is m a tch es .
45

 

Fin a lly, it  is  th e 

ven u e for  d ra win g on  th e wea lth  of exper ien ces  from  fu n ct ion a l a n d  

region a l exper ts .
46

 

As  im por ta n t  a s  develop in g th e p la n n in g p roces s , bu ild in g com m on  

u n ders ta n d in g a cros s  bu rea u cra t ic s ea m s  a ls o requ ires  develop in g 

s ta n da rd ized  doctr in e.  Doctr in e s erves  a s  com m on  la n gu a ge th a t  

t ra n s cen ds  depa r tm en ta l a n d  a gen cy pers pect ives  a n d  u n ifies  a ct ion  

a cros s  USG a gen cies .  Doctr in e ou t lin es  fu n da m en ta l p r in cip les  a n d  

s erves  a s  th e a u th or ita t ive gu ide.  However , it  is  n ot  dogm a tic, does  n ot  

rep la ce lea ders h ip , a n d  requ ires  ju dgm en t  in  a pp lica t ion .
47

 

Fin a lly, 

doctr in e p rom otes  a  com m on  pers pect ive a n d  en a b les  effect ive 

in tegra t ion  by ga th er in g les s on s  lea rn ed  a n d  cod ifyin g bes t  p ra ct ices .  

Im prove  le ade rs h ip, m anage m e nt  and adm in is t rat ion .  

Un ity of effor t  is  fu r th er  exa cerba ted  by th e m a s s ive s cope of 

n a t ion a l in teres ts .  Given  th e s ize of th e policym a k in g ta s k , th e USG 

requ ires  civil s ervice a n d  m ilita ry p rofes s ion a ls  with  b roa d  exper ien ce 

                                                 
44.  Flournoy, Beyond Goldwater-Nichols, 3   

45.  In this case, institutionalized imagination can be accomplished by developing “Red 

Teams” within the formal planning process. The purpose of Red Teams, is to think, act, 

and operate as the adversary. In thinking as the adversary, they serve to probe standing 

institutions, find and exploit weaknesses, and help anticipate adversary courses of 
action.   
46.  Kelleher, Interagency Cooperation and the Military, 109-110.   

47.  Joint Publication 1, I-8-9. 
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a n d  dep th  a n d  kn owledge a bou t  policy is s u es .  Alth ou gh  th e m ilita ry h a s  

cod ified  requ irem en ts  for  in tera gen cy coord in a t ion  in  join t  doctr in e, th ere 

is  n o s in gle en t ity res pon s ib le for  m a n a gin g coord in a t ion  a n d  p rovid in g 

s t ra tegic lea ders h ip  a n d  d irect ion  a cros s  th e in tera gen cy com m u n ity.   

Fu r th erm ore, th e pers on n el s ys tem s  n eeded  to bu ild  a  ca d re of 

civilia n  a n d  m ilita ry p rofes s ion a ls  a re la ck in g.  Mich a el Th om ps on  writes , 

―des p ite a d  h oc orga n iza t ion a l reform s  in  recen t  yea rs , n oth in g in  

Opera t ion s  En du r in g Freedom  or  Ira qi Freedom  wou ld  s u gges t  th a t  

DoD’s  Com ba ta n t  Com m a n ds  a re equ ipped , orga n iza t ion a lly or  

cu ltu ra lly, to h a n d le th es e in tera gen cy ch a llen ges .‖
48

  Th e in tera gen cy 

p roces s , es pecia lly wh en  m ilita ry p la n n ers  a re in volved  th rou gh ou t  will 

in crea s e effect iven es s .
49

  Th e la ck  of t ra in ed  a n d  exper ien ced  in tera gen cy 

p rofes s ion a ls  s ign ifica n t ly d im in is h es  effor ts  to com ba t  ter ror is m .  

Th e s in gle p illa r  th a t  fa cilita tes  ea ch  of th e oth er  ob ject ives  in volves  

bu ild in g m u tu a l u n ders ta n d in g a n d  t ru s t  with in  USG a gen cies .  Tru s t  

a m on g depa r tm en ts  a n d  a gen cies  a re key to in crea s in g effect iven es s  in  

cou n ter in g t ra n s n a t ion a l th rea ts .  Brea k in g down  cu ltu ra l ba rr iers  a n d  

fa ls e percep t ion s  fa cilita tes  effect ive m eth ods  for  dea lin g with  n a t ion a l 

s ecu r ity ch a llen ges  s u ch  a s  t ra n s n a t ion a l ter ror .  At  its  core, bu ild in g 

m u tu a l t ru s t  a n d  cred ib ility begin s  with  in s t illin g a  view th a t  in d ividu a ls  

from  va r iou s  a gen cies  pos s es s  th e com peten ce to perform  th eir  ta s ks  a n d  

                                                 
48.  Michael J. Thompson, Breaking the Proconsulate: A New Design for National Power, 

(Parameters Winter 2005), 5. 
49.  Thompson, Breaking the Proconsulate, 6. 
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des ire to a ch ieve in tera gen cy s olu t ion s .
50

 

On ce in d ividu a l cred ib ility is  

es ta b lis h ed , t ru s t  expa n ds  to in clu de pa ren t  a gen cies  th a t  a re a  cr it ica l 

requ irem en t  n eces s a ry to m it iga te orga n iza t ion a l s u rviva l in s t in cts .  

Bu ild in g a  cu ltu ra l b ia s  for  DoD s olu t ion s  p rom otes  con fiden ce, 

in terdepen den ce, a n d  develops  a  s h a red  a pprecia t ion  for  th e 

requ irem en ts  of govern m en t  a gen cies .
51

  Th e ben efit  is  com bin ed  

u n ders ta n d in g of in tera gen cy cu ltu re th a t  a llows  a  h olis t ic effor t  to 

cou n ter  ou r  n a t ion ’s  th rea ts .  

Ach ievin g a  cu ltu ra l b ia s  for  DoD s olu t ion s  is  a ccom plis h ed  th rou gh  

edu ca t ion , t ra in in g, a n d  in tera gen cy s ervice.  Edu ca t ion  a n d  t ra in in g 

bu ilds  a  ca d re of p rofes s ion a ls  fa m ilia r  with  both  th eir  pa ren t  a n d  oth er  

depa r tm en t  ca pa b ilit ies .  Exercis es  a n d  s im u la t ion s  p rovide ven u es  to 

s h a re exper ien ces  a n d  b rea k  down  cu ltu ra l ba rr iers .  Fin a lly, in cen t ives  

p rovide a  m ea n s  for  ca reer  p rogres s ion  with ou t  th rea ten in g exis t in g 

bu rea u cra t ic orga n iza t ion a l s u rviva l.  

Bu ild in g a  cu ltu ra l b ia s  for  DoD s olu t ion s  relies  h ea vily on  edu ca t ion  

a n d  t ra in in g.  Scot t  Moore s ta tes  in  h is  J oin t  Force Qu a r ter ly a r t icle, 

―Toda y its  Gold , Not  Pu rp le,‖ ―Peop le a ch ieve in tera gen cy u n ity.  If peop le 

m a tter  m os t , in ves t  in  th em .‖
52

 

Tra in in g a n d  edu ca t ion  a re a  cr it ica l 

requ irem en t  to im plem en t .  
 

It  begin s  by s u pp lem en t in g com peten ce in  

core s k ills  with  a  m in ds et  th a t  th es e s k ills  opera te bes t  wh en  in tegra ted  

                                                 
50.  L.B. Wilkerson, What Exactly is Jointness?,  ( Joint Forces Quarterly Summer, 

1997), 66-68.   

51.  Joint Publication 1, VI-3   
52.  S.W. Moore, Today It's Gold, Not Purple, (Joint Forces Quarterly Winter, 1999), 105.   
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in  in tera gen cy s olu t ion s .  Bu ild in g th is  m in ds et  in volves  edu ca t ion  a n d  

t ra in in g cu rr icu la  th a t  em ph a s ize u n ders ta n d in g of oth er  depa r tm en ts  

a n d  a gen cies  ca pa b ilit ies , lim ita t ion s , a n d  m eth ods  of opera t ion .  

With  th e p roper  m in ds et  es ta b lis h ed , focu s  expa n ds  to m id -level 

edu ca t ion  a n d  t ra in in g.  Th e DoD refers  to th is  a s  th e opera t ion a l level.  

Opera t ion a l t ra in in g a n d  edu ca t ion  is  du a l focu s ed .  Firs t , it  will t ra in  

s k ills  n eces s a ry to opera te in  govern m en t  a gen cies .  Specifica lly, 

opera t ion a l level t ra in in g will con cen tra te on  in tegra ted  p la n n in g 

p roces s es  ou t lin ed  p reviou s ly.  Secon d , it  will tea ch  opera t ion a l a r t --th e 

a r t  of t ra n s la t in g n a t ion a l ob ject ives  in to ta ct ica l a ct ion .  Us in g join t  

doctr in e a s  a  ben ch m a rk  to exp la in  th e n eed  for  com bin ed  s olu t ion s , 

J oin t  Pu b lica t ion  3 .0 , ―Doctr in e for  J oin t  Opera t ion s ,‖ opera t ion a l a r t  is  

―th e u s e of m ilita ry forces  to a ch ieve s t ra tegic goa ls  th rou gh  th e des ign , 

orga n iza t ion , in tegra t ion , a n d  con du ct  of s t ra tegies , ca m pa ign s , m a jor  

opera t ion s , a n d  ba t t les .‖
53

 

Un ders ta n d in g h ow s tra tegic ob ject ives  lin k  to 

ta ct ica l a ct ion  is  a  cr it ica l lin ch p in  to cou n ter in g bu rea u cra t ic effects  a n d  

a  poin t  of depa r tu re in  u n ders ta n d in g com bin ed  s olu t ion s  for  s u cces s fu l 

USG opera t ion s .  

Alon g with  t ra in in g a n d  edu ca t ion , rea d in es s  exercis e p rogra m s  a re 

a ls o a  cr it ica l elem en t  in  develop in g a  b ia s  towa rd  DoD s olu t ion s .  

Exercis es  p rovide oppor tu n it ies  to t ra in  s ta n da rd  opera t in g p rocedu res , 

forge bon ds , s im u la te orga n iza t ion a l p res s u res , a n d  p rovide exper ien ces  

                                                 
53.  Joint Publication 3-0, Doctrine for Joint Operations, (Department of Defense, Vol.. 

14), 4   
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u pon  wh ich  in tera gen cy pa r tn ers  ca n  bu ild .  Th ey a ls o p rovide a  foru m  

to forge t ru s t  a n d  con fiden ce a n d  lon g la s t in g work in g rela t ion s h ips  wh ile 

h elp in g in s t ill p ra ct ica l les s on s  th a t  edu ca t ion  a n d  t ra in in g do n ot  

provide.  ―Th e m ore peop le work  togeth er , th e m ore con fiden ce th ey ga in  

in  ea ch  oth er , a n d  th e grea ter  th eir  effor ts  to m a in ta in  bon ds  a n d  

repu ta t ion s .‖ 
54

  In  tu rn , s h a red  exper ien ces  bu ild  work in g rela t ion s h ips  

th a t  u n derp in  s u bs equ en t  in it ia t ives .
 

Exercis e p rogra m s  requ ire 

ded ica ted  res ou rces  to bu ild  rea lis t ic m u lt i-a gen cy s cen a r ios  th a t  

en cou ra ge in tera ct ion  a m on gs t  USG a gen cies .
 

 

It  a ls o im por ta n t  to n ote th a t  p rogra m s  des ign ed  to in ves t  in  n on -

DoD pa r tn ers  m u s t  a ls o d irect ly ta rget  th eir  lea ders .  Policym a kers , 

s ta tes m en , a n d  m ilita ry com m a n ders  grea t ly a ffect  th e n a t ion ’s  

bu rea u cra t ic s ea m s .  Sen ior  lea ders  a re a ls o m ore bu rea u cra t ica lly 

en tren ch ed .  Th erefore, b rea k in g down  cu ltu ra l ba rr iers  a ls o requ ires  

edu ca t ion , t ra in in g, a n d  rea d in es s  exercis es  to en a b le a n  a pprecia t ion  of 

pa r t icipa n t  ca pa b ilit ies , a n d  a llow th em  to wor k  pa s t  pers on a l b ia s es .  

Tra in in g a n d  exercis es  h elp  s en ior  lea ders  to u n ders ta n d  th e im pa ct  of 

th eir  decis ion s  a n d  p rovide a n  a ren a  to ga in  t ru s t  a n d  con fiden ce in  

oth er  s en ior  lea ders .
55

 

Th e fin a l a rea  vita l to ch a n gin g th e cu ltu ra l b ia s  towa rd  USG 

s olu t ion s  is  pers on n el m a n a gem en t .  Th e 1986  Goldwa ter -Nich ols  Act  

m a n da ted  th a t  p rom otion  to h igh  ra n k  requ ired  s om e per iod  of du ty with  

                                                 
54.  Moore, Today It's Gold, 104   

55.  Moore, Today It's Gold, 105   
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a  join t  com m a n d .  Th is  decis ion  h a d  th e s t ron g a n d  im m edia te effects  of 

loos en in g th e loya lt ies  of s en ior  officers  to th eir  s epa ra te s ervices  a n d  

ca u s in g th em  to th in k  m ore b roa d ly a bou t  th e m ilita ry es ta b lis h m en t  a s  

a  wh ole.
56

  Alth ou gh  es ta b lis h in g a  join t  du ty ca reer  s pecia lty wen t  a  lon g 

wa y in  res olvin g th e in a dequ a cies  of th e Na t ion a l Secu r ity Act , 

com plim en ta ry work  in  th e civilia n  s ector  h a s  been  in s u fficien t ly 

a ddres s ed . 

Sim ila r  to th e DoD’s  J oin t  Sta ff p r ior  to im plem en ta t ion  of Goldwa ter -

Nich ols , th ere is  lit t le in cen t ive for  in tera gen cy s ervice.  A 1985  s en a te 

repor t  en t it led  ―Defens e Organ iz a tion : The Need  for Change ”, s ta ted  th a t  

―m ilita ry officers  do n ot  wa n t  to be a s s ign ed  to join t  du ty…a re n ot  

prepa red  by eith er  edu ca t ion  or  exper ien ce to perform  th eir  join t  du t ies ; 

a n d  s erve for  on ly a  rela t ively s h or t  per iod  on ce th ey h a ve lea rn ed  th eir  

jobs .‖
57

 

Like cu rren t  n on -DoD a gen cies , rewa rds , a ccola des , a n d  

p rogres s ion  in  DoD pr ior  to Goldwa ter -Nich ols  were p rodu cts  of pa ren t  

a gen cies  or  depa r tm en ts .  For  USG a gen cies  to develop  in tegra ted  in ter -

depa r tm en ta l s olu t ion s  requ ire a  pers on n el s ys tem  th a t  p rovides  

p rom otion s  a n d  a s s ign m en ts  th a t  rewa rd  in tera gen cy pa r t icipa t ion .   

On e a t t ra ct ive a ltern a t ive a dvoca ted  by th e Com m is s ion  for  Na t ion a l 

Secu r ity/ 21s t
 

Cen tu ry or  Ha r t -Ru dm a n  Com m is s ion  is  th e crea t ion  of 

in tera gen cy p rofes s ion a ls .  Un der  th is  con cep t , in tera gen cy p rofes s ion a ls  

                                                 
56.  National Commission on Terrorist Attacks, The 9/11 Commission 
Report,(Washington DC, 2004), 86 

57.  U.S. Congress, Defense Organization: The Need for Change, (Committee on Armed 

Services report, 1985), 6 



32 

wou ld  be p rovided  oppor tu n it ies  to ga in  exper ien ce with in  va r iou s  

depa r tm en ts  th rou gh  a  s pecia lized  a s s ign m en t  a n d  p rom otion  s ys tem .  

After  firm ly es ta b lis h in g ba s ic s k ills  in  th eir  ch os en  field , in tera gen cy 

p rofes s ion a ls  wou ld  be a s s ign ed  key pos it ion s  in  va r iou s  depa r tm en ts  or  

a gen cies  with ou t  pen a lty.  To p rovide in cen t ive for  s ervice, key s en ior  

pos it ion s  a cros s  th e a gen cies  a n d  depa r tm en ts  wou ld  requ ire a t  lea s t  on  

pa s t  a s s ign m en t  a s  a  n on -DoD profes s ion a l.
58

 

Add it ion a l les s on s  ca n  be d ra wn  from  th e Goldwa ter -Nich ols  

exper ien ce.  Th e requ irem en t  for  in crea s ed  join t  a s s ign m en ts  p rovided  

m ilita ry officers  im proved  u n ders ta n d in g of s is ter  s ervices .  Th e Act  wen t  

fu r th er  to es ta b lis h  in  ea ch  Service a  join t  du ty ca reer  s pecia lty to 

p rovide a n  oppor tu n ity to develop  a  s m a ll ca d re of m ilita ry officers  wh o 

h a d  dem on s tra ted  a b ilit ies  for , a n d  a n  in teres t  in , join t  du ty.
59

 Likewis e, 

n on -DoD a gen cies  cou ld  a ls o es ta b lis h  a  ca reer  s pecia lty to develop  a  

ca d re of civilia n  a n d  m ilita ry p rofes s ion a ls  wh o a re t ra in ed  to work  

th rou gh ou t  USG a gen cies .  Th es e n ew in tera gen cy pers on n el wou ld  be 

requ ired  to retu rn  to th eir  pa ren t  orga n iza t ion s  per iod ica lly to en s u re 

th ey do n ot  becom e is ola ted , a n d  th ereby m a in ta in  a  cer ta in  degree of 

orga n iza t ion a l iden t ity.  Add it ion a lly, edu ca t ion  a n d  t ra in in g in it ia t ives  

will p rovide a  p roces s  to develop  a  p rofes s ion a l in tera gen cy ca dre a n d  

in cu lca te th e va lu e of in tera gen cy exper ien ce th rou gh ou t  th e depa r tm en t .  

                                                 
58.  Cohen, United States Commission on National Security,102-103   

59.  Clark A. Murdock and Richard W. Weitz, Beyond Goldwater-Nichols: New Proposals 
for Defense Reform, (Joint Force Quarterly Fall 2005), 227. 
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Fin a lly, it  is  cr it ica l th e USG h a ve t ra in ed  civilia n  a n d  m ilita ry 

p rofes s ion a ls  exper ien ced  in  dea lin g with  oth er  a gen cies .  Sim ila r  to th e 

a ct ion s  ta ken  by Goldwa ter -Nich ols  to rewa rd  join t  du ty, civilia n  a n d  

m ilita ry pers on n el s ys tem s  cou ld  a ls o rewa rd  in tera gen cy exper ien ce.  

Th e s ervice ch iefs  b rou gh t  rela t ively lim ited  join t  exper ien ce to join t  s ta ff 

pos it ion s .
60

  Th erefore, Goldwa ter -Nich ols  requ ired  join t  exper ien ce a s  a  

p rerequ is ite for  p rom otion  to fla g or  gen era l officer .  In  th e s a m e wa y, th e 

civilia n  pers on n el s ys tem  cou ld  requ ire pers on n el to s erve in  des ign a ted  

pos it ion s , a n d  requ ire in tera gen cy exper ien ce a s  a  p rerequ is ite for  

p rom otion  to Sen ior  Execu t ive Service .  

                                                 
60.  National Defense University, Goldwater Nichols Department of Defense 
Reorganization Act of 1986, (National Defense University Library, 2005), 223 
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Chapt e r 3  

Opt ions  and So lut ions  

Th is  s ect ion  p res en ts  th ree orga n iza t ion a l reform  op t ion s  th a t  

wou ld  en a b le u n ity of com m a n d  a n d  u n ity of effor t , b r idge cu ltu ra l 

d ivides , es ta b lis h  doctr in e a n d  p rocedu res , a n d  p rovide in s t itu t ion a l 

in cen t ives  for  USG a gen cies .  It  begin s  by p rovid in g a n  overview of ea ch  

op t ion , a n d  th en  a s s es s es  a n d  com pa res  ea ch  op t ion .  Th e th ree 

orga n iza t ion a l con s tru ct  op t ion s  a re : 

 Option  1  – Region a l Un ified  Focu s .  Im plem en t  a  region a l 

In tera gen cy Ta s k  Forces  (IATF)  

 Option  2  – DoD Sta n d in g J oin t  Specia l Opera t ion s  Ta s k  

Force.  Th is  op t ion  es ta b lis h es  a  DoD op t ion  for  a  m ore 

effect ive com m a n d  a n d  con trol n etwork  u s in g a  Sta n d in g 

J oin t  Force Hea dqu a r ters  con cep t .  

 Option  3  – S ta n d in g In tera gen cy HQ.  Th is  op t ion  es ta b lis h es  

a  s ta n d in g In tera gen cy HQ (IAHQ) with  th e res pon s ib ility to 

con du ct  fu ll t im e p la n n in g a n d  with  th e ca pa b ility to s ta n d -

u p  a d  h oc IATFs  a s  s itu a t ion s  requ ire.  

 

Th es e op t ion s  a re con ceived  with  a  DoD b ia s .  Th es e op t ion s  u s e 

DoD cu ltu re a s  a  ben ch m a rk  for  wider  govern m en t  s olu t ion s  a n d  do n ot 

cla im  to be u top ia n  a n s wers  to USG orga n iza t ion a l p rob lem s .  Th e goa l is  

on ly to im prove in tegra t ion  of s t ra tegy a m on gs t  US G a gen cies  by 

s yn ergis t ica lly a pp lyin g a ll in s t ru m en ts  of n a t ion a l power  th rou gh  

im proved  s t ru ctu re.  In  a n d  of th em s elves , th es e op t ion s  requ ire 

a dd it ion a l refin em en t  a n d  developm en t  en com pa s s in g in pu t  from  a ll 

in tera gen cy pa r t icipa n ts .  Va r iou s  levels  of a n a lys is  m a y revea l bet ter  



35 

wa ys  to reform  USG a gen cies .  However , a t  a  m in im u m , th ey s erve a s  th e 

s ta r t in g poin t  from  wh ich  USG a gen cies  ca n  deba te a n d  im plem en t  

reform s . 

Opt ion  1  – Re gional Un ifie d Foc us  

Op t ion  1  in volves  develop in g a n  In tera gen cy Ta s k  F orce (IATF), 

pos s es s in g com m a n d  a u th or ity to p la n  a n d  execu te region a l opera t ion s .  

Its  a u th or ity wou ld  be m odeled  on  th a t  of a  m ilita ry geogra ph ic 

com ba ta n t  com m a n d  (GCC).  See figu re 1 . 

A GCC is  orga n ized  on  a  geogra ph ica l ba s is  kn own  a s  "Area  of 

Res pon s ib ility.‖  A fou r  s ta r  gen era l h ea ds  ea ch  com ba ta n t  com m a n d  

a n d  is  s elected  by th e Secreta ry of Defen s e a n d  Pres iden t  a n d  con firm ed  

by Con gres s .  Th e ch a in  of com m a n d  ru n s  from  th e Pres iden t  to th e 

Secreta ry of Defen s e to th e com ba ta n t  com m a n ders  of th e Geogra ph ic 

Com ba ta n t  Com m a n ds .  

         

Figu re 1 .  Geogra ph ic Com ba ta n t  Com m a n ds  

Sou rce: J oin t  Forces  Com m a n d    
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IATF Organ izat ion .   

IATF’s  wou ld  orga n ize a lon g geogra ph ic lin es  u s in g th e DoD's  GCC 

geogra ph ic bou n da r ies  s een  in  Figu re 1 .  Fu n ct ion a lly, IATFs  wou ld  

d ivide a lon g b roa d  a n d  con t in u in g m is s ion  a rea s  th a t  t ra n s cen d  region a l 

bou n da r ies  to bet ter  pu rs u e ter ror  s u s pects .  For  exa m ple, th es e region a l 

IATFs  m igh t  orga n ize a rou n d  cou n ter -ter ror is m , h u m a n ita r ia n  

opera t ion s , or  wh a tever  th e th rea t  wh ile geogra ph ic orga n iza t ion s  m igh t  

m irror  DoD’s  Geogra ph ic Com ba ta n t  Com m a n ds .   

 

Figu re 2 . In tera gen cy Ta s k  Force Orga n iza t ion  

Sou rce :  Au th or’s  or igion a l work  

 

In tern a l to th e IATF, th e IATF s ta ff wou ld  in clu de tea m s  

s pecia lizin g in  th e d ip lom a tic, m ilita ry, in form a t ion a l, a n d  econ om ic 

in s t ru m en ts  of power .  A rep res en ta t ive from  a n  a ppropr ia te a gen cy 

wou ld  lea d  ea ch  com pon en t  a n d  repor t  d irect ly to th e IATF lea der .  For  

exa m ple, th e m ilita ry dom a in  wou ld  be led  by th e corres pon d in g GCC.  

Su ppor t in g th e IATF lea der  wou ld  be a  s ta ff res ou rced  from  va r iou s  
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a gen cies  th a t  p rovides  opera t ion s , in telligen ce, logis t ics , a n d  p la n s  

fu n ct ion s .  IATF lea ders  repor t  d irect ly to th e Na t ion a l Secu r ity Advis or  

a n d  rota te between  va r iou s  depa r tm en ts  a n d  a gen cies .  Th e NSC s ta ff 

wou ld  fu n ct ion  a s  a  com m it tee with  th e NSC a dvis or  a s  th e p r im a ry 

a rb it ra tor .  Th e a dvis or  wou ld  p r ior it ize decis ion s  for  th e Pres iden t  wh en  

con s en s u s  does  n ot  exis t .   

Polic y  de ve lopm e nt .  

Im plem en t in g th is  op t ion  requ ires  a  top -down  a pproa ch  d r iven  by 

th e Pres iden t .  Overa ll res pon s ib ility for  policy developm en t  res ts  with  

th e Na t ion a l Secu r ity Advis or  a n d  NSC s ta ff.
61

 

Addit ion a lly, th e Na t ion a l 

Secu r ity Pla n n in g Direct ive (NSPD) ―a s s ign s  s pecific roles  a n d  

res pon s ib ilit ies  to depa r tm en ts  a n d  a gen cies .‖  Th e Na t ion a l Secu r ity 

Advis or  m a in ta in s  th e p r im a ry policy coord in a t ion  role u s in g th e exis t in g 

p r in cipa ls  com m it tees , depu t ies  com m it tees  a n d  NSC s ta ff.  In  a dd it ion  

to policy developm en t , th e NSC s ta ff is  res pon s ib le for  develop in g a  

NSPD.
62

  
 

On ce com pleted , th e NSPD s erves  a s  s t ra tegic gu ida n ce for  

IATFs .  Th e NSPD ta s ks  va r iou s  IATFs  with  m is s ion s  a n d  requ ires  

developm en t  of p la n s  to a ccom plis h  th os e m is s ion s .  

 

                                                 
61.  Defense Science Board,  Transition to and from Hostilities, (Department of Defense, 

2004) 17.   

62.  The duties and responsibilities of the actors in the interagency, as outlined in 

National Security Presidential Directive-1 NSPD, “Organization of the National Security 

Council System” are to “coordinate executive departments and agencies in the effective 

development and implementation of those national security policies” Current NSC 
process refers to the NSC, principles committees, deputies committees, configuration as 
supported by the NSC Staff.  The White House. Organization of the National Security 
Council System. (National Security Council), 1   
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Com m and re lat ions h ips .   

To en s u re u n ity of com m a n d  a n d  effor t , IATF lea ders  pos s es s  

opera t ion a l con trol over  ea ch  com pon en t  in s t ru m en t  of power  a n d  a re 

res pon s ib le for  com bin in g th os e ca pa b ilit ies  to a ccom plis h  n a t ion a l 

s ecu r ity ob ject ives  in  th eir  region s  a s  dep icted  in  figu re 3 .   

 

Figu re 3 .  Stove p iped  vs  In tegra ted  focu s  

Sou rce:  Au th or’s  or igion a l work  

Th e NSPD wou ld  es ta b lis h  com m a n d  rela t ion s h ips  a n d  p la n n in g 

requ irem en ts  for  th e NSC, a gen cies , a n d  IATFs .  Add it ion a lly, it  a ls o 

ou t lin es  s u ppor t  rela t ion s h ips  a n d  lia is on  requ irem en ts  a cros s  

bu rea u cra t ic s ea m s  in  th e form  of IATFs .  

Polic y  Exe c ut ion .  

Th e IATF a n d  its  s u bord in a te com pon en t  in s t ru m en ts  of power  

p rovide th e m ech a n is m  for  policy execu t ion .  IATFs  d irect  a ct ion s  in  th eir  

region s .  Th ey a re a ccou n ta b le to th e Na t ion a l Secu r ity Advis or  a n d  th e 
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Pres iden t  for  d irect in g effor ts  a cros s  th e USG a gen cies  to develop , 

exercis e, a n d  execu te p la n s  a n d  opera t ion s  ta s ked  by th e NSPD.  

Adop t in g th e IATF op t ion  requ ires  ra d ica l reth in k in g of foreign  

policy.  Th e NSC wou ld  orga n ize a rou n d  two b ra n ch es --policy 

developm en t  a n d  policy execu t ion .  Th e focu s  for  th e policy developm en t  

b ra n ch  is  to coord in a te policies  th rou gh  th e cu rren t  in tera gen cy p roces s  

a n d  p rodu ce th e NSPD.  Th e Policy Execu t ion  Bra n ch  is  a  s ta ff s t ru ctu re 

s u ppor t in g a n d  coord in a t in g effor ts  a cros s  ea ch  of th e IATFs .   

Severa l poten t ia l a dva n ta ges  occu r  by em ployin g a n  IATF con s tru ct .  

Th e firs t  a dva n ta ge is  in crea s ed  s im plicity a n d  cla r ity.  Th is  is  a ch ieved  

by p la cin g on e geogra ph ic IATF in  ch a rge with  th e s pa n  of con trol a n d  

a u th or ity to d irect  opera t ion s .  Th is  orga n iza t ion  s im plifies  a n d  cla r ifies  

ch a in s  of com m a n d , com m a n d  rela t ion s h ips , a n d  oth er  orga n iza t ion a l 

a r ra n gem en ts .  Em ployin g a n  IATF a ls o con s olida tes  va r iou s  p la n n in g 

effor ts  a n d  forces  lower -level coopera t ion .  Th e IATF a ls o in crea s es  u n ity 

of com m a n d  by p la cin g a  s in gle lea der  in  a  pos it ion  with  th e a u th or ity 

a n d  a ccou n ta b ility to s yn ergis t ica lly p la n  a n d  execu te pos t -con flict  

opera t ion s .  

If th is  op t ion  were a dop ted , th e IATF wou ld  im prove in tera gen cy 

opera t ion s  in  two wa ys .  Firs t , pu b lis h in g a n  NSPD wou ld  p rovide a  

p la ybook  th a t  cla r ifies  s t ra tegic gu ida n ce a n d  es ta b lis h es  com m a n d  

rela t ion s h ips  n eces s a ry to p la n  a n d  execu te n on -DoD opera t ion s .  

Secon d ly, th e IATF wou ld  p rovide con t in u ity between  a dm in is t ra t ion s  by 
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es ta b lis h in g a  s ta n d in g execu t ion  s t ru ctu re for  n on -DoD opera t ion s --on e 

th a t  on ly cu rren t ly exis ts  with in  th e NSC.  

Th ere a re s evera l t ra deoffs  a n d  cos ts  a s s ocia ted  with  th e IATF op t ion .  

Firs t , u s in g a n  IATF m a y over -cen tra lize power  in  th e NSC.  Un der  th is  

op t ion , th e NSC m a in ta in s  p r im a ry con trol over  a ll a s pects  of policy 

form a t ion  a n d  execu t ion .  Con trol over  policy form a t ion  is  a  res u lt  of th e 

requ irem en t  for  th e NSC to write th e NSPD.  Add it ion a lly, th e NSC a ls o 

wou ld  pos s es s  im m en s e con trol over  policy execu t ion  beca u s e it  wou ld  

con trol IATF m a n da tes  a n d  res ou rces .  Th is  wou ld  com e a t  th e expen s e 

of depa r tm en t  a n d  a gen cy a u ton om y.  Im plem en t in g IATFs  requ ires  

powerfu l depa r tm en ts  a n d  a gen cies  to s u bord in a te th eir  in teres ts  to 

IATFs .  For  exa m ple, DoD’s  geogra ph ic com ba ta n t  com m a n ds  wou ld  

s u ppor t  th e corres pon d in g IATF ra th er  th a n  repor t in g d irect ly to th e 

Secreta ry of Defen s e.  Th is  is  cou n ter  to th e Na t ion a l Secu r ity Act  of 

1947  or igin a lly es ta b lis h in g th e DoD, SECAF, a n d  GCCs .  Th ou gh  a  

p r im a ry goa l of th e IATF is  to pu s h  in tera gen cy coopera t ion  to a  lower  

level, a  com m it tee between  th e GCC a n d  th e Pres iden t  cou ld  s low 

m ilita ry decis ion -m a k in g.  Likewis e, a m ba s s a dors  wou ld  repor t  to th e 

IATF.  Th is  wou ld  be a  d ra m a tic b rea k  with  th e pa s t , bu t  toda y's  

SECDEF a n d  a m ba s s a dor ia l power  cou ld  be a rch a ic ba s ed  on  toda y’s  

th rea ts .  Stovep ipe s t ru ctu res  with  depa r tm en ta l focu s  a re obs olete 

beca u s e of evolvin g th rea ts  a n d  globa lized  com m u n ica t ion .   
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A s econ d  cos t  of th is  op t ion  is  th e requ irem en t  p la ced  on  th e IATF’s  

lea ders .  Th e IATF lea der  is  res pon s ib le for  u n ders ta n d in g th e 

ca pa b ilit ies  of va r iou s  depa r tm en ts , kn owledge of p la n n in g p roces s es , 

a n d  requ irem en ts  of th eir  geogra ph ic or  fu n ct ion a l a rea .  For  exa m ple, if 

a n  IATF h a d  been  in  p la ce for  OIF pos t -con flict  opera t ion s , th e IATF 

lea der  wou ld  h a ve h a d  to u n ders ta n d  m ilita ry opera t ion s , d ip lom a tic 

a greem en ts , cu ltu ra l n u a n ces , a n d  in ter -work in gs  of govern m en t  

a gen cies  bu rea u cra cy.  Com pa ra t ively, wh ile th e Geogra ph ic Com ba ta n t  

Com m a n der  requ ires  work in g kn owledge of ea ch  of th e p reviou s ly 

m en t ion ed  a rea s , h is  p r im a ry a ren a , m ilita ry opera t ion s , is  h is  focu s .   

A th ird  cos t  is  th e requ irem en t  to a dop t  a  DoD p la n n in g cu ltu re 

with in  IATF to im plem en t  th e op t ion .  IATFs  requ ire u n ders ta n d in g of 

p la n n in g th a t  is  cu rren t ly n ot  p res en t .  It  requ ires  th e IATF to a dop t  

d is cip lin ed  p la n n in g p roces s es  in  order  to p rodu ce th e NSPD.  Alon g with  

th e requ irem en t  to a dop t  a  DoD p la n n in g cu ltu re, IATFs  a ls o a ffect  th e 

orga n iza t ion a l cu ltu re by requ ir in g a  h igh er  order  of orga n iza t ion a l 

d is cip lin e in h eren t  in  execu t in g delibera te p la n n in g.  Add it ion a lly, th is  

op t ion  lea ves  u n m it iga ted  cu ltu ra l or  orga n iza t ion a l ba rr iers  p res en t  in  

th e cu rren t  in tera gen cy p roces s . 

Opt ion  2  - - Global Count e r Te rroris m  

Th is  op t ion  focu s es  on  a  s in gle depa r tm en t , th e DoD, a n d  m ore 

s pecifica lly USSOCOM, a s  th e lea d  a gen t  for  th e overs ea s  por t ion  of th e 

GWOT.  Beca u s e ter ror is ts  cros s  GCC bou n da r ies , USSOCOM will 
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requ ire a  n ew orga n iza t ion  m odeled  on  th e Sta n d in g J oin t  Force 

Hea dqu a r ters  (SJ FHQ), a n d  it  will reform  th e Th ea ter  Specia l Opera t ion s  

Com m a n ds  (TSOC).
63

  Th e t ra n s form a tion  p ropos ed  h ere will u s e th e 

SJ FHQ m odel a pp lied  to a  J oin t  Specia l Opera t ion s  Ta s k  Force (J SOTF) 

s t ru ctu red  u n der  USSOCOM or  th e TSOC.
64

  Th is  ta s k  force wou ld  be 

ca pa b le of com bin ed  opera t ion s  a cros s  th e en t ire s pectru m  of wa rfa re 

from  pre-cr is is  a ct ivit ies  to m a jor  force en ga gem en ts .  USSOCOM wou ld  

p la n  a n d  execu te opera t ion s  ra th er  th a n  ju s t  p rovide  t ra in ed  forces  to 

GCCs .
65

                    

       

Figu re 4 .  How a  SJ FHQ wou ld  look  

 Sou rce:  Au th or’s  or igion a l work  

                                                 
 

63.  TSOCs are the nucleus around which a Joint Special Operations Task Force 

(JSOTF) can be structured. They provide a clear chain of command for in-theater SOF 
as well as the staff expertise to plan, conduct, and support joint SO in the theater’s area 

of responsibility. 

64.   A supported commander is the commander who receives assistance from another 

commander’s force or capabilities, and who is responsible for ensuring that the 

supporting commander understands the assistance required.  The supporting 

commander is the commander who aids, protects, complements, or sustains another 
commander’s force, and who is responsible for providing the assistance required by the 

supported commander.   



43 

 

Th e SJ FHQ wou ld  be a  tea m  of SOF p la n n ers  a n d  com m a n d  a n d  

con trol s pecia lis ts .
66

  Th e SJ FHQ wou ld  a u gm en t  th e J FC’s  s ta ff with in  a  

com ba ta n t  com m a n d’s  Area  of Res pon s ib ility (AOR).  Th is  tea m  of 

exper ts  develops  a  work in g rela t ion s h ip  with  oth er  com m a n ds , 

govern m en t  a gen cies , a n d  coa lit ion  pa r tn ers .   

Ea ch  geogra ph ic com ba ta n t  com m a n d  a lrea dy h a s  a  TSOC ju s t  a s  it  

h a s  a  grou n d , a ir , a n d  n a va l com pon en t  com m a n der .  Th e TSOC is  a  

s u b -u n ified  com m a n d  of th e geogra ph ic com ba ta n t  com m a n d  a n d  th e 

s ou rce of exper t is e in  a ll a rea s  of s pecia l opera t ion s .  Th e TSOC provides  

th e geogra ph ic com ba ta n t  com m a n der  with  a  s epa ra te elem en t  to p la n  

a n d  con trol join t  SOF in  h is  or  h er  th ea ter .  Th e com m a n der  of th e TSOC 

is  res pon s ib le for  com m a n din g a ll SOF in  th e th ea ter  to wh ich  th e TSOC 

is  a s s ign ed .    

St anding J o in t  Spe c ial Ope rat ions  Tas k Forc e  (SJ SOTF) 

Organ izat ion   

USSOCOM eith er  ca n  s u ppor t  th e SJ SOTF or  be s u ppor ted  by th e 

SJ SOTF.  Orga n izin g th e SJ SOTF h ea dqu a r ters  u n der  USSOCOM 

provides  th e op t im a l s olu t ion .  Th is  a r ra n gem en t  wou ld  fa ll with in  

USSOCOM’s  cu rren t  m is s ion  s ta tem en t : ―USSOCOM p la n s , d irects , a n d  

execu tes  s pecia l opera t ion s  in  th e con du ct  of th e Wa r  on  Terror  in  order  

to d is ru p t , defea t , a n d  des troy ter ror is t  n etworks  th a t  th rea ten  th e 

                                                 
65.  United States Joint Forces Command, Standing Joint Force Headquarters, ( 

jfcom.mil, 2008), 1 
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Un ited  Sta tes , it s  cit izen s  a n d  in teres ts  wor ldwide.  USSOCOM orga n izes , 

t ra in s , a n d  equ ips  Specia l Opera t ion s  Forces  p rovided  to Geogra ph ic 

Com ba ta n t  Com m a n ders , Am erica n  a m ba s s a dors , a n d  th eir  cou n try 

tea m s .‖
67

 

 

Figu re 5 . USSOCOM a s  Su ppor ted  Com m a n d  

   Sou rce:  Au th or’s  or igion a l work  

 

As s ign in g th e SJ SOTF h ea dqu a r ters  u n der  USSOCOM wou ld  n ot  

lim it  th e a b ility of TSOC’s  to con du ct  opera t ion s  with in  th eir  s pecific 

a rea s  of res pon s ib ility; ra th er , th e SJ SOTF's  orga n iza t ion a l p la cem en t  

gives  policy m a kers  a n d  SOF com m a n ders  a n  expa n ded  a r ra y of op t ion s  

a n d  a  m ore flexib le s ys tem  of com m a n d  a n d  con trol.  In  2005 , 

USSOCOM reorga n ized  its  h ea dqu a r ters  by es ta b lis h in g th e Cen ter  for  

Specia l Opera t ion s  (CSO) to fu lfill it s  n ew ch a r ter  a s  a  s u ppor ted  

                                                 
66.  USSOCOM, USSOCOM Posture Statement, (MacDill AFB, FL: USSOCOM History 

and Research Office, 2008), 4  



45 

com m a n d .
68

  Th e CSO coord in a tes  globa l opera t ion s  a n d  a ct ion a b le 

in telligen ce, pa r t icu la r ly a ga in s t  h igh  va lu e ta rgets .  Previou s  

d irectora tes  for  opera t ion s , p la n s  a n d  p olicy, a n d  in telligen ce a n d  

in form a t ion  opera t ion s , h a ve been  con s olida ted  in to th e CSO u n der  th ree 

grou ps : th e In telligen ce Su ppor t  Grou p  (J 2 ), th e Opera t ion s  Su ppor t  

Grou p  (J 3 ), a n d  th e Ca m pa ign  Su ppor t  Grou p  (J 5 ).  As  s een  in  figu re 5 , 

th e SJ SOTF a dd it ion  wou ld  th erefore becom e th e opera t ion a l a rm  of th e 

CSO, a llowin g for  cen tra lized  p la n n in g a n d  decen tra lized  execu t ion  of 

s pecia l opera t ion s  on  a  globa l s ca le in  s u ppor t  of th e wa r  on  ter ror is m .  

Specified  Arm y SOF (ARSOF), Na vy SOF (NAVSOF), Air  Force SO F 

(AFSOF), a n d  s u ppor t in g con ven t ion a l u n its  wou ld  be p la ced  u n der  th e 

opera t ion a l con trol (OPCON) of th e SJ SOTF h ea dqu a r ters  for  th e 

du ra t ion  of th e m is s ion .  

Add it ion a lly, U.S. la w a lrea dy a llows  a s s ign in g th e SJ SOTF to 

USSOCOM.  Specifica lly, Tit le 10 , s ect ion  167(d )(i) s ta tes , ―Un les s  

oth erwis e d irected  by th e Pres iden t  or  Secreta ry of Defen s e, a  s pecia l 

opera t ion s  a ct ivity or  m is s ion  s h a ll be con du cted  u n der  th e com m a n d  of 

th e com m a n der  of th e u n ified  com ba ta n t  com m a n d  in  wh os e geogra ph ic 

a rea  th e a ct ivity or  m is s ion  is  to be con du cted .‖  Sect ion  167(d )(i) fu r th er  

p rovides , ―Th e com m a n der  of th e s pecia l opera t ion s  com m a n d  s h a ll 

exercis e com m a n d  if d irected  to do s o by th e Pres iden t  or  Secreta ry of 

                                                 
67.  USSOCO, Posture Statement, 13 
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Defen s e.‖
69

  Th e wa y is  clea r  for  USSOCOM orga n ize m ore effect ively.  

As s ign in g th e SJ SOTF h ea dqu a r ters  to USSOCOM wou ld  rep res en t  a  

ta n gib le s tep  towa rds  th a t  goa l.  

Wh en  th e SECDEF requ ires  USSOCOM to res u m e a  s u ppor t in g 

role, th e SJ SOTF h ea dqu a r ters  cou ld  be p la ced  u n der  opera t ion a l con trol 

of a  GCC, J TF, or  J oin t  Force Com m a n d  (J FC).  Th ere, th e SJ SOTF 

h ea dqu a r ters  cou ld  s erve a s  a  J SOTF u n der  th e th ea ter  J SOCC, or  fu lfill 

th e role of a  J SOCC a lon gs ide its  J oin t  Force La n d  Com pon en t  

Com m a n d  (J FLCC), J oin t  Force Air  Com pon en t  Com m a n d  (J FACC), a n d  

J oin t  Force Ma r it im e Com pon en t  Com m a n d  (J FMCC) cou n terpa r ts .  

USSOCOM wou ld  reta in  a dm in is t ra t ive con trol of th e SJ SOTF 

h ea dqu a r ters ; a dd it ion a lly, th e SJ SOTF h ea dqu a r ters  cou ld  levera ge 

in telligen ce, res ou rces , a n d  oth er  ca pa b ilit ies  of th e Cen ter  for  Specia l 

Opera t ion s  wh ile s t ill u n der  th e opera t ion a l con trol (OPCON) of a  J FC.
70

 

Im bedd in g th e s ta n d in g J SOTF h ea dqu a r ters  in  th e TSOC cou ld  

p rovide th e m os t  effect ive t ra n s it ion  from  th e pea cet im e region a l s ecu r ity 

a n d  coopera t ion  opera t ion s  of a  TSOC to its  wa r t im e role a s  th e SOF 

com pon en t  com m a n d .  Pos it ion in g th e SJ SOTF h ea dqu a r ters  with  th e 

TSOCs  wou ld  yield  s om e s ign ifica n t  a dva n ta ges , pa r t icu la r ly in  term s  of 

                                                 
68.  United States Congress, Report to Congress on Changing Roles of the United States 
Special Operations Command, (Washington, D.C.: GPO, 2004), 8.   

69.  The DoD Dictionary of Military Terms defines administrative control, or ADCON, as “ 

direction or exercise of authority over subordinate or other organizations in respect to 

administration and support, including organization of Service forces, control of 

resources and equipment, personnel management, unit logistics, individual and unit 
training, readiness, mobilization, demobilization, discipline, and other matters not 

included in the operational missions of the subordinate or other organizations.”   
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region a l or ien ta t ion .  Th e SJ SOTF com m a n der  a n d  s ta ff wou ld  work  with  

th e TSOC s ta ff on  a  da ily ba s is , becom in g in t im a tely in volved  a n d  

a t tu n ed  to th e opera t ion a l en viron m en t  of a  region .  

 

 
  Figu re 6 .  USSOCOM a s  a  Su ppor t in g Com m a n d  

 Sou rce:  Au th or’s  or igion a l work   

Th is  op t ion  h a s  r is ks .  Th e TSOC com m a n der  cou ld  im m ers e a  

SJ SOTF h ea dqu a r ters  in  th ea ter  en ga gem en t  ta s ks  s u ch  a s  p la n n in g 

J oin t  a n d  Com bin ed  Exercis es  for  Tra in in g (J CET) or  a  m yr ia d  of oth er  

ta s ks .  Th e TSOCs ’ h is tor ica l m a n n in g s h or t fa lls  in crea s e th is  con cern .  

Accord in g to a  1996  wa r t im e requ irem en ts  s tu dy con du cted  by th e 

As s is ta n t  Secreta ry of Defen s e for  Specia l Opera t ion s / Low In ten s ity 

Con flict  (ASD SO/ LIC), TSOC pea cet im e m a n n in g m eets  on ly 39% to 63% 

of its  wa r t im e requ irem en t .
71

  Given  th is  con t in u ed  pers on n el s h or ta ge, a  

TSOC com m a n der  is  h a rd  p res s ed  to p rotect  th e SJ SOTF h ea dqu a r ters  

                                                 
70.  USSOCOM, USSOCOM History, (MacDill AFB, FL: USSOCOM History and Research 

Office), 3 
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from  th e TSOC's  da ily work  requ irem en ts  a n d  from  becom in g m erely a  

s ta ff s u pp lem en t .  In  effect , th e SJ SOTF h ea dqu a r ters  a s s ign ed  to a  

TSOC wou ld  exper ien ce es s en t ia lly th e s a m e fr ict ion  its  a d  h oc b reth ren  

do u pon  cr is is  in it ia t ion  s in ce t im e n eeded  for  s t a ff t ra in in g du r in g p re-

cr is is  a ct ivit ies  m igh t  be s qu a n dered .  

Add it ion a lly, pers on n el s h or t fa lls  th rou gh ou t  th e SOF com m u n ity 

wou ld  toda y p reclu de th e a s s ign m en t  of SJ SOTFs  to th e TSOC’s .  As  th e 

ASD SO/ LIC s tu dy in d ica tes , TSOC’s  a re h is tor ica lly u n derm a n n ed  with  

qu a lified  pers on n el.  Fifty percen t  of th e pers on n el cu rren t ly s ervin g on  

TSOC s ta ffs  h a ve n o p r ior  SOF exper ien ce; th e DoD pers on n el s ys tem  

h a s  n ot  p rodu ced  en ou gh  qu a lified  SOF officers  a n d  s en ior  n on -

com m is s ion ed  officers  (NCO’s ) to fill th es e  b illets .
72

 

In s tea d , con ven t ion a l s ervice m em bers  from  a ll s ervices  en d  u p  

fillin g th is  ga p , often  requ ir in g s ign ifica n t  t ra in in g to becom e a dep t  s ta ff 

officers  in  a  SOF h ea dqu a r ters .  Th e a dd it ion  of a n  SJ SOTF h ea dqu a r ters  

to ea ch  TSOC wou ld  fu r th er  d ilu te  th e SOF ba ckgrou n d  of th e TSOC 

s ta ff, for  exper ien ced  s pecia l opera tors  wou ld  m os t  likely be pu lled  from  

th eir  du t ies  to fill key pos it ion s  in  th e dep loya b le com m a n d  s t ru ctu re.  

A s ta n d in g h ea dqu a r ters  with  a  globa l focu s  offers  flexib ility.  For  

exa m ple, on e p la u s ib le s cen a r io m igh t  in clu de USSOCOM a s  a  s u ppor ted  

com m a n d , em ployin g th e SJ SOTF to con du ct  a dva n ced  force opera t ion s  

(AFO) or  oth er  GWOT a ct ivit ies  in  a  region  a s  d irected  by th e Pres iden t  or  

                                                 
71.  USSOCOM, USSOCOM History, 20 
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Secreta ry of Defen s e.
73

  Wh ile tech n ica lly s ervin g a s  t h e ―s u ppor t in g‖ 

com m a n d , th e GCC of th e region  wou ld  a ctu a lly ben efit  beca u s e of th e 

res ou rces  p rovided  by USSOCOM.  Oth er  th a n  p rovid in g th e requ ired  

s u ppor t  for  th e SJ SOTF, th e GCC, a lon g with  its  TSOC, wou ld  be free to 

con du ct  opera t ion s  in  oth er  pa r ts  of its  AOR.  Likewis e, USSOCOM cou ld  

s h ift  to a  s u ppor t in g com m a n d , t ra n s fer r in g OPCON of th e SJ SOTF to 

th e GCC.  Th e SJ SOTF, h a vin g a lrea dy con du cted  n u m erou s  opera t ion s  

in  th e AOR, wou ld  t ra n s it ion  to th e con trol of th e GCC’s  J TF or  J FC; in  

fa ct , th e SOF elem en t , with  its  lon gevity a n d  en h a n ced  s itu a t ion a l 

a wa ren es s , wou ld  m os t  likely p la y a  s ign ifica n t  role in  th e recep t ion , 

s ta gin g, on wa rd  m ovem en t , a n d  in tegra t ion  (RSOI) of oth er  forces  in to 

th ea ter .  Th is  is  bu t  on e of th e m a n y com m a n d  a n d  con trol per m u ta t ion s  

offered  by th e SJ SOTF h ea dqu a r ters  a ct in g in  con cer t  with  USSOCOM’s  

Tit le 10  res pon s ib ilit ies .   

Opt ion  3  - - St anding In t e rage nc y  He adquart e rs  (IAHQ)  

Th is  op t ion  crea tes  a  fu ll t im e IAHQ with  th e res pon s ib ility to 

con du ct  p la n n in g a n d  to s ta n d -u p  Su b -IATFs .  Th is  op t ion  bu ilds  on  th e 

work  of th e SJ FHQ Model des cr ibed  a bove.  

IAHQ Organ izat ion .  

With in  th is  op t ion , th e NSC s ta ffs  a n d  orga n izes  a  fu ll t im e IAHQ 

with  rep res en ta t ives  from  ea ch  of th e fou r  elem en ts  of power --d ip lom a tic, 

                                                 
72.  Secretary of Defense approved military operations such as clandestine operations, 
source operations, and deployment of enabling forces and capabilities to conduct target 

specific preparations prior to the conduct of actual operations.   
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in form a t ion a l, m ilita ry, a n d  econ om ic.  As  s een  in  figu re 7 , th e s t ru ctu re 

of th e p ropos ed  IAHQ is  s im ila r  to th e SJ FHQ con s tru ct  pos ed  in  op t ion  

two.  Th e IAHQ is  orga n ized  a rou n d  geogra ph ic a n d  fu n ct ion a l IATFs  a s  

s een  in  figu re 2 .   

 

      

     Figu re 7 .  In tera gen cy Hea dqu a r ters  Orga n iza t ion  

     Sou rce:  Au th or’s  or igion a l work  

Th e IAHQ h a s  th e ca pa b ility to dep loy Su b  In tera gen cy Ta s k  Forces  

(Su b-IATF).
 

Su b-IATFs  p rovide th e ca pa b ility to res pon d  to em ergin g 

s itu a t ion s .  Th ey a re orga n ized  to a ccom plis h  m is s ion s  in  s pecific 

geogra ph ic a rea s  or  for  s pecific fu n ct ion a l con t in gen cies , a n d  th ey 

opera te by m eld in g ca pa b ilit ies  from  a cros s  a gen cies .  On ce es ta b lis h ed , 

th ey s erve a s  th e foca l poin t  for  opera t ion s .  Th ey m a in ta in  opera t ion a l 
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con trol a n d  com m a n d  a u th or ity over  forces  a n d  opera t ion s  with in  th eir  

m is s ion  a rea .  Th is  opera t ion a l con trol in clu des  p la n n in g, exercis e, a n d  

execu t ion  of opera t ion s .
74

 
 

Polic y  de ve lopm e nt .  

Th e Pres iden t  d r ives  th e policy developm en t  p roces s .  However , u s in g 

a n  IAHQ con s tru ct , th e IAHQ a s s u m es  res pon s ib ility for  th e Na t ion a l 

Secu r ity Pla n n in g Direct ive  (NSPD) a n d  s u ppor t in g p la n  developm en t .  

Add it ion a lly, th e NSC a n d  its  s ta ff m a in ta in  overs igh t  of th e p la n  

a pprova l p roces s .  

Com m and re lat ions h ips  

 

Th e IAHQ wou ld  repor t  d irect ly to th e Na t ion a l Secu r ity Advis or  a n d  

th e Pres iden t .  Th ey a ls o h a ve opera t ion a l con trol over  depa r tm en ts  a n d  

a gen cies  n eces s a ry to con du ct  p la n n in g a n d  exercis es .  Wh ere n eces s a ry, 

th e IAHQ lea der  h a s  th e a u th or ity to delega te opera t ion a l con trol to Su b -

IATF lea ders  of oth er  depa r tm en ts  a n d  a gen cies .  Th e NSC, NSC s ta ff, 

a n d  oth er  depa r tm en ts  a n d  a gen cies  s erve in  a dvis ory roles  to th e IAHQ 

a n d  Su b -IATF.  Oth er  s u ppor t  rela t ion s h ips  with  depa r tm en ts  a n d  

a gen cies  a re in clu ded  in  th e NSPD.  

Polic y  Exe c ut ion .  

Un der  th is  op t ion , IAHQ’s  p r im a ry ta s k  is  develop in g a n d  exercis in g 

s t ra tegic p la n s .  Th e IAHQ wou ld  develop  ob ject ives  a n d  s t ra tegic p la n s  

th a t  wou ld  be exercis ed , tes ted , a n d  s u ppor ted  by m ore deta iled  

                                                 
73.  Joint Pub 3-0, Doctrine for Joint Operations, II-14   
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com pon en t  p la n s  p repa red  by orga n iza t ion s  s u ch  a s  th e ge ogra ph ic 

com ba ta n t  com m a n ders .
 
  Th e s t ra tegic p la n s  s erve a s  a  fou n da t ion  for  

depa r tm en ts  a n d  a gen cies  to develop  m ore deta iled  s u ppor t in g 

d ip lom a tic, in form a t ion , m ilita ry, a n d  econ om ic p la n s .  

Pla n  execu t ion  res ts  with  eith er  a  Su b -IATF, lea d  a gen cy, or  th e 

IAHQ.  Th e determ in a t ion  of execu t in g a u th or ity depen ds  u pon  th e 

s cope, s ca le, a n d  du ra t ion  of th e opera t ion .  Opera t ion s  in volvin g a  

s h or ter  du ra t ion  wou ld  be m a in ta in ed  by th e cu rren t  lea d  a gen cy 

execu t ion  con s tru ct .  For  la rger  opera t ion s  in volvin g a  n u m ber  of 

depa r tm en ts  or  a gen cies  a n d  h a vin g a  poten t ia l for  lon g-term  

en ga gem en t , Su b -IATFs  wou ld  likely execu te in tera gen cy p la n s .  For  

opera t ion s  requ ir in g a  s ign ifica n t  effor t  from  a  n u m ber  of depa r tm en ts  or  

a gen cies , th e IAHQ a s s u m es  res pon s ib ility for  execu t in g opera t ion s .  In  

a n y of th e m en t ion ed  a ltern a t ives , opera t ion a l con trol is  delega ted  to th e 

a ppropr ia te lea der .  

Th e IAHQ op t ion  offers  s evera l a dva n ta ges .  Ch ief a m on g th e 

a dva n ta ges  is  in crea s ed  u n ity of effor t  a t  th e s t ra tegic level.  Th e IAHQ 

a ids  u n ity of effor t  by cen tra lizin g a ll govern m en t  effor ts  a rou n d  on e 

orga n iza t ion  with  th e p r im a ry ta s k  of p la n n in g a n d  execu t in g opera t ion s .  

Th e IAHQ a ls o p rovides  th e fra m ework  to in tegra te p la n n in g a n d  

execu t ion .  On e p la n n in g p roces s  lea ds  to a  s in gle s t ra tegic p la n .   

A s econ d  a dva n ta ge of th e IAHQ op t ion  is  in crea s ed  flexib ility by 

form in g Su b -IATFs .  Su b -IATFs  en a b le th e IAHQ th e flexib ility to 
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es ta b lis h  orga n iza t ion s  ba s ed  on  opera t ion a l m is s ion s  requ ir in g 

in tegra t ion  of va r iou s  elem en ts  of n a t ion a l power .  For  exa m ple, in  Ira q, 

Secu r ity, Sta b iliza t ion , a n d  In s t itu t ion  Bu ild in g Su b -IATFs  cou ld  h a ve 

been  u s ed  to orga n ize opera t ion a l m is s ion s  (s ee Figu re 8 ).  Un der  th is  

con s tru ct , a  Su b -IATF n a m ed  "Secu r ity" a s s u m es  res pon s ib ility for  

es ta b lis h in g s ecu r ity fu n ct ion s  to in clu de ―s epa ra t in g fa ct ion s  a n d  

begin n in g th e repa ir  of vita l in fra s t ru ctu re.‖
75

 

Wh ile ―Su b -IATF Secu r ity‖ 

a ccom plis h es  th e s ecu r ity m is s ion , ―Su b -IATF Sta b iliza t ion ‖ con t in u es  

in fra s t ru ctu re repa ir , s t r ives  to in clu de civilia n  a n d  NGO bod ies , a n d  

fa cilita tes  fu ll t ra n s it ion  to Ira qi con trol.  Alon g with  s ecu r ity a n d  

s ta b iliza t ion , ―Su b -IATF In fra s t ru ctu re‖ focu s es  on  lon g-term  n a t ion  s ta te 

requ irem en ts  to in clu de econ om ic in ves tm en t , edu ca t ion , a n d  electora l 

ta s ks .
76

             

            

  Figu re 8 .  Su b -IATF Exa m ple 

  Sou rce:  Au th or’s  or igion a l work  

                                                 
74.  Conrad C. Crane and Andrew W. Terrill, Reconstructing Iraq: Insights, Challenges, 
and Missions for Military Forces in a Post-Conflict Scenario,  (Strategic Studies Institute, 

2003), 43   
75.  Crane, Terril, Reconstructing Iraq, 43-54 
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Severa l t ra deoffs  em erge with  th e IAHQ op t ion .  Mos t  im por ta n t ly, 

Su b-IATFs  do lit t le to bu ild  rela t ion s h ips  or  b r idge opera t ion a l or  ta ct ica l 

level ba rr iers .  For  exa m ple, if em ployed  in  OIF pos t -con flict  ca s e, Su b -

IATFs  wou ld  n ot  h a ve p rovided  th e t im e for  a gen cies  to form  work in g 

rela t ion s h ips  a n d  a ddres s  requ ired  in teropera b ility requ irem en ts .  Even  

if Su b -IATFs  were form ed  6 -12  m on th s  p r ior  to execu t ion , region a l 

u n ders ta n d in g a n d  work in g rela t ion s h ips  requ ire yea rs  of focu s .  

Add it ion a lly, th e t ra in in g a n d  exercis e requ irem en ts  requ ired  to bu ild  

h igh  fu n ct ion in g orga n iza t ion s  a re a ls o la ck in g in  a  Su b -IATF con s tru ct .  

Fin a lly, a  s er ies  of Su b -IATFs  in crea s es  coord in a t ion  requ irem en ts  a n d  

poten t ia lly com plica tes  u n ity of com m a n d  a n d  u n ity of effor t .
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Chapt e r 4  

Conc lus ion  

Th e a im  of p ropos ed  reform s  is  to cou n ter  n ega t ive bu rea u cra t ic 

effects  with  im proved  execu t ion  ca pa b ility, u n ity of com m a n d , u n ity of 

effor t , com m on  p rocedu res  a n d  la n gu a ge, a n d  by b r idgin g orga n iza t ion a l 

cu ltu res .  Ea ch  op t ion  h a s  s t ren gth s  a n d  wea kn es s es .  

Ac c e pt able / Fe as ible   

All th ree op t ion s  a re fea s ib le; h owever  op t ion  3  (IAHQ) fa res  bes t .  

Th ou gh  op t ion  2 , th e DoD in tern a l s olu t ion  p rovides  flexib ility, pers on n el 

s h or t fa lls  th rou gh ou t  th e SOF com m u n ity wou ld  p reclu de th e 

a s s ign m en t  of a n  SJ SOTF to th e TSOC’s .  However , op t ion 3  on ly requ ires  

lim ited  a u gm en ta t ion  of pers on n el con ta in ed  in  th e cu rren t  NSC a n d  

USG a gen cies .  Com pa ra t ively, op t ion  1  (IATF) poten t ia lly requ ires  

s ign ifica n t  a dd it ion a l pers on n el, in fra s t ru ctu re, m a ter ia l, a n d  fu n d in g to 

form  va r iou s  region a l a n d  fu n ct ion a l com m a n ds .  Fin a lly, th e op t ion 1  

m u s t  overcom e cu ltu ra l b ia s  n eces s a ry for  th e IATFs  to im plem en t  a  

s ou n d  p la n n in g cu ltu re.  

Unit y  o f e ffort   

All th ree op t ion s  im prove u n ity of effor t .  However , th e IATF op t ion  

p rovides  th e m os t  h olis t ic USG a pproa ch  to cou n ter  ter ror is m .  Th e IATF 

op t ion  p rovides  a  focu s ed  orga n iza t ion  fu lly en ga ged  in  a ccom plis h in g 

m is s ion s  a s s ign ed  in  a n  a rea  of in te res t .  Th e IATF op t ion  a ls o s in gu la r ly 

focu s es  a rou n d  in tera gen cy opera t ion s .  Th ou gh  th e DoD a pproa ch  b in ds  
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s ea m s  in tern a lly, th e DoD op t ion  is  a  wea ker  s olu t ion  beca u s e its  

a gen cy-cen tered  a pproa ch  does  n ot  b in d  USG s ea m s .  Fin a lly, th e IAHQ 

op t ion  b r in gs  togeth er  elem en ts  of power  u n der  on e orga n iza t ion ; 

h owever , it  relies  on  a d -h oc Su b -IATFs .  Th e relia n ce on  a d -h oc 

orga n iza t ion s  m a y n ot  a llow orga n iza t ion s  to con t in u a lly work  togeth er  

a n d  bu ild  rela t ion s h ips  n eces s a ry to execu te com plex n a t ion a l s ecu r i ty 

opera t ion s . 

Unit y  o f c om m and  

Th e IATF op t ion  im proves  u n ity of com m a n d  bet ter  th a n  eith er  th e 

IAHQ or  th e DoD op t ion s .  Aga in , th e IATFs  fu n ct ion a lly or  region a lly 

ba s ed  orga n iza t ion s  p rovide a  ven u e for  a ll th e elem en ts  of power  to work  

togeth er  on  a  con t in u a l ba s is .  However , th e IATF op t ion  m igh t  m eet  

in s t itu t ion a l res is ta n ce to p la cin g depa r tm en ta l a s s ets  u n der  th e d irect  

con trol ou ts ide of th e pa ren t  a gen cy.  Add it ion a lly, it  m a y com plica te 

u n ity of com m a n d  for  DoD’s  geogra ph ic com ba ta n t  com m a n ds  d u r in g th e 

execu t ion  of m a jor  con flict  opera t ion s .  Fin a lly, th e IAHQ op t ion  

in crea s es  u n ity of com m a n d  a t  th e s t ra tegic level.  However , 

opera t ion a lly, u n ity of com m a n d  is  redu ced  by relia n ce on  a d -h oc IATFs . 

Organ izat ional and Cult ural Barrie rs   

Th e IATF a n d  IAHQ op t ion s  a re bes t  a t  overcom in g orga n iza t ion a l 

a n d  cu ltu ra l ba rr iers .  Both  op t ion s  or ien t  th e opera t in g s ta ff fu ll t im e 

a ga in s t  a  s in gu la r  n a t ion a l s ecu r ity ta s k .  Com pa ra t ively, with  its  
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a gen cy-cen tered  focu s , th e DoD m odel fa res  wors t  a t  b rea k in g down  

cu ltu ra l ba rr iers  a m on gs t  oth er  in tera gen cy pa r tn ers .  

Re c om m e ndat ion   

Th e recom m en ded  op t ion  is  a  h ybr id  of va r iou s  orga n iza t ion a l reform  

cou rs es  of a ct ion  p res en ted  s o fa r .  Th e recom m en ded  orga n iza t ion a l 

s t ru ctu re in volves  form in g a  s ta n d in g IAHQ from  op t ion  3  s u ppor ted  by 

region a l IATFs  of op t ion  1 .  With in  th is  m odel, th e IAHQ s erves  a s  th e 

overa ll orga n iza t ion  p rovid in g policy, gu ida n ce, a n d  overs igh t  for  a ct ion s  

of region a l a n d  fu n ct ion a l IATFs .  Th e IAHQ a ls o a s s u m es  p r im a ry 

res pon s ib ility for  d ra ft in g th e NSPD.  In  tu rn , IATFs  s erve a s  th e region a l 

or  fu n ct ion a l exper ts  th a t  u s e a s s ign ed  ca pa b ilit ies  from  a cros s  th e USG 

to develop  a n d  execu te p la n s  for  ta s ked  by th e NSPD.  

Adop t in g a  h ybr id  orga n iza t ion  a llevia tes  th e d is a dva n ta ges  of 

em ployin g a d -h oc Su b -IATFs .  It  a ls o p rovides  a  s ta n d in g ca pa b ility 

n eces s a ry to es ta b lis h  region a l pa r tn ers h ips  a n d  in ter -depa r tm en ta l 

work in g rela t ion s h ips .  Add it ion a lly, em ployin g a  s ta n d in g IAHQ provides  

a  fu ll t im e orga n iza t ion  focu s ed  en t irely on  execu t in g a n d  in tegra t in g 

in tera gen cy opera t ion s  a cros s  ea ch  of th e va r iou s  IATFs .  Fin a lly, 

em ployin g IATFs  in  con ju n ct ion  with  IAHQ provides  m a xim u m  flexib ility 

to ta ilor  res pon s es  to va r iou s  region a l or  fu n ct ion a l con t in gen cy 

requ irem en ts . 

Reform in g USG a gen cies  requ ires  bold  m ea s u res .  Firs t , reform  

begin s  by es ta b lis h in g clea r  gu idelin es  a n d  core opera t in g p r in cip les  to 
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correct  s h or t fa lls  a n d  p rovide gu ida n ce for  con t in u ed  im provem en t .  

Les s on s  lea rn ed  from  th e Goldwa ter -Nich ols  Defen s e Reorga n iza t ion  Act  

of 1986  a re a pp lica b le in  cou n ter in g bu rea u cra t ic effects  a n d  b in d in g 

u n ity of com m a n d  a n d  u n ity of effor t .  

Th es e les s on s  gu ide th e vis ion  for  h ow USG a gen cies  s h ou ld  opera te 

a n d  p rovide th e s eeds  of ch a n ge.  Th es e les s on s  a ls o bu ild  u pon  p reviou s  

la rge-s ca le bu rea u cra t ic res t ru ctu r in g a n d  s eek  to correct  fu n da m en ta l 

p rob lem s  with in  th e cu rren t  p roces s .  In corpora t ion  of th es e gu idelin es  is  

n o s m a ll ta s k .  It  requ ires  s ign ifica n t  a dvoca cy from  ch a m pion s  in  both  

th e execu t ive a n d  legis la t ive b ra n ch es .  With ou t  s u ch  s u ppor t , lit t le 

reform  is  likely beca u s e th e exis t in g bu rea u cra cy will figh t  fu n da m en ta l 

ch a n ge.  

Bold  legis la t ive reform s  res t ru ctu re n a t ion a l s ecu r ity orga n iza t ion s .  

Steps  m u s t  be ta ken  to reform  USG a gen cies  to p rovide th e fra m ework  

for  n a t ion a l s ecu r ity orga n iza t ion s  to evolve a n d  grow.  Th e cou n try 

wou ld  ben efit  from  a n  orga n iza t ion a l m odel th a t  form s  a  s ta n d in g IAHQ 

s u ppor ted  by region a l a n d  fu n ct ion a l IATFs  th a t  p la n , exercis e, a n d  

execu te n a t ion a l s ecu r ity policy d irect ives .  At  th e s t ra tegic le vel, th e 

IAHQ wou ld  s erve a s  th e u m brella  orga n iza t ion  th a t  d r ives  a ll a s pects  of 

n on -DoD opera t ion s .  Th e IAHQ s erves  a s  th e foca l poin t  for  develop in g 

opera t ion a l gu ida n ce a n d  defin in g com m a n d  rela t ion s h ips .  In  tu rn , th e 

IATFs  wou ld  be th e opera t ion a l a n d  ta ct ica l execu tors .  IATFs  region a l 



59 

a n d  fu n ct ion a l focu s  com bin ed  with  u n a m bigu ou s  com m a n d  

rela t ion s h ips , wou ld  a llow for  coh eren t  im plem en ta t ion  of n a t ion a l policy.  

Th es e reform s  requ ire a dd it ion a l refin em en t  a n d  developm en t .  

Va r iou s  levels  of a n a lys is  m a y revea l bet ter  wa ys  to reform  USG a gen cies .  

However , a t  a  m in im u m , th ey s erve a s  a  s ta r t in g poin t  from  wh ich  

exper ts  ca n  deba te a n d  im plem en t  reform s .  Fu r th er  s tu dy is  requ ired  to 

a ddres s  m eth ods  th a t  overcom e orga n iza t ion a l res is ta n ce to ch a n ge th a t  

will a r is e wh en  depa r tm en ta l ―tu r f‖ is  in va ded .   

Som e m a y a rgu e th e cos t  of im plem en t in g s u ch  d ra s t ic ch a n ges  

wou ld  exceed  th e ben efit .  Th is  is  open  to in ves t iga t ion .  However , th e 

s ys tem  a lrea dy im pos es  s ign ifica n t  ta n gib le a n d  in ta n gib le cos ts .  Som e  

of th es e cos ts  com e in  th e form  of policy th a t  res u lts  in  d ip lom a tic 

fa ilu res  a n d  m ilita ry d is a s ters .
77

  

Cos ts  a ls o a r is e wh en  th e USG ta s ks  

a gen cies  n ot  s u ited  to th eir  ta s ks .
78

  

Th e res u lts  a re often  a ch ieved  a t  a n  

u n n eces s a r ily h igh  p r ice.   

USG a gen cies  a ls o d ra w on  th e Pres iden t’s  a n d  oth er  s en ior  officia l’s  

t im e a n d  polit ica l ca p ita l a s  th ey opera te in efficien t ly to d ra ft  a n d  execu te 

policy.
79

  

Th ere a re los t  oppor tu n it ies  a n d  in efficien cy wh en  th e USG 

poor ly s yn ch ron izes  its  s t ra tegy.
80

  

Opportu n ity cos ts  a ls o occu r  wh en  th e 

focu s  with in  th e USG is  on  develop in g rela t ion s h ips  vers u s  a ct ion s --a n  

ou tcom e in  la rge m ea s u re res u lt in g from  a n  in a b ility to m a in ta in  

                                                 
76.  Amy B. Zegart, Flawed by Design: The Evolution of the CIA, JCS, and NSC, 

(Stanford, CA: Stanford University Press, 1999), 229   
77.  Zegart, Flawed by Design, 229 

78.  Zegart, Flawed by Design, 229-231   

79.  Kelleher, Crossing Boundaries, 108   
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coh eren t  orga n iza t ion s  a n d  a d  h oc orga n iza t ion a l rela t ion s h ips  a n d  

p rocedu res .
81

 

Fin a lly, m a in ta in in g th e s ta tu s  qu o will perpetu a te h igh  cos ts  a n d  

poten t ia l opera t ion a l fa ilin gs  du r in g cr it ica l per iods  du r in g t ra n s it ion  

between  pea ce a n d  con flict  opera t ion s .  It  will a ls o likely h in der  m os t  of 

th e fru it fu l effor ts  to in corpora te th e s peed  a n d  a gility a va ila b le from  

in form a tion -ba s ed  p roces s es .
82

 

As  Allis on ’s  m odels  poin t  ou t , orga n iza t ion s  will beh a ve in  a  m a n n er  

th a t  is  fit t in g with  th eir  in teres ts , s ta kes , m otiva t ion s , a n d  power .  It  is  

d ifficu lt  to fa th om  a n  orga n iza t ion  in tern a lly rewa rd in g a n d  p rom otin g 

th os e rep res en ta t ives  th a t  cr it icize th e orga n iza t ion ’s  m is s ion , pa roch ia l 

p r ior it ies , or  pa t tern s  of beh a vior .  Th is  m ea n s  th a t  a n  orga n iza t ion ’s  

rep res en ta t ives  will be relu cta n t  to ven tu re ou ts ide of wh a t  is  expected  in  

term s  of keep in g th e orga n iza t ion ’s  in teres ts  p r im a r ily wh en  coord in a t in g 

with  oth er  a gen cies .  

USG a gen cies  a re im por ta n t  to th e im plem en ta t ion  of s t ra tegy a b roa d  

a n d  requ ire orga n iza t ion a l ch a n ge to les s en  dys fu n ct ion  a n d  bu ild  well-

des ign ed  rela t ion s h ips .  Con gres s ion a l legis la t ion  is  th e m os t  via b le 

m ea n s  towa rd  s olvin g th e n u m ber  of p rob lem s  fou n d  in  in tera gen cy 

coopera t ion .  Th e 1986  Goldwa ter -Nich ols  Act  is  a  m odel for  s u ch  

legis la t ion .  It  dem on s tra tes  h ow to b r in g orga n iza t ion s  th a t  pos s es s  

d ifferen t  in teres ts , ca pa b ilit ies , a n d  s t ron g cu ltu ra l beliefs  togeth er  s o 

                                                 
80.  Kelleher, Crossing Boundaries, 109   

81. David D. Tucker, The RMA and the Interagency: Knowledge and Speed vs. Ignorance 
and Sloth?, (Parameters, 2000), 2   
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th a t  fu tu re th rea ts  a re dea lt  with  a  s yn ergis m  m is s in g from  ou r  cu rren t  

con s tru ct . 

An y fu tu re rem edy m u s t  be d r iven  by a  h olis t ic govern m en t  s olu t ion  

th a t  wou ld  m ove towa rd  grea ter  fu n ct ion  a n d  efficien cy.  Un t il th is  

occu rs , USG a gen cies  will con t in u e to be fra u gh t  with  d ifficu lt ies , a n d  

u n ity of effor t  to defen d  a ga in s t  t ra n s n a t ion a l ter ror  n etworks  will rem a in  

elu s ive.
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